CAN INSTITUTIONAL REFORMS PROMOTE SUSTAINABLE PLANNING?
INTEGRATING REGIONAL TRANSPORTATION & LAND USE
IN TORONTO & CHICAGO (20012014

A Dissertation
Submitted to
the TempldJniversity Graduate Board

In Partial Fulfillment
of the Requirements for the Degree
DOCTOR OF PHILOSOPHY

By
Fanny Rose TremblaRacicot
December 2015

Examining Committee Members:

Christina D. Rosan, Advisory Chair, Department of GeograpityUrban Studies
Carolyn Adams, Temple University Department of Geography and Urban Studies
BradleyFlamm, HNBT Corporation

Jacob 8ell, Temple University Department of Geography and Urban Studies
Jean Mercier, External Member, Université Laval DepartraERblitical Science



ABSTRACT

Although governments have implemented several reforms to better integrate or
coordinate regional transportation and land use deciditifesis known about the effects
of new institutionadesignson planning andlevelopment outcomes. This study compares
the effects of two different types of institutional reforms on the planning process,
transportation investments and land use decisions, while asstssincharacteristics in
terms ofaccountability, democracy, and effectiveness. Using -s¢mctured interviews,
planning documents, as well as transportation spending and land use decisions, this
longitudinal, comparative casstudy assesses the effectsthod centralized,regulatory
framework implemented in Toronto iB0052006, to the collaborative governance
framework adopted in Chicago in 200&lthough each institutional desigheatures
differentsets ofconstraints and opportunities, both refoimproved the planning process
by edablishing a renewed commitment to the exercise of regional planning. Hotevrer,
impact on transportation investmemtas limitedbecausehe allocation oftransportation
funds is stillprimarily controlled by therovinceand the state governments wdantinue
to control the purse strings and allocate money to advancewepolitical agenda Both
cases alsshowhow difficult it is to increaseehsities and curb urban spravdcauséocal
land uses, zoning and development approeatsainthe prerogative of local governments
and a function of locational preferences of individuals and corporatwhgh are
contingent uporthe market and shaped lgyyobal economic forcesBesides songer
regional institutionsthe evidence presented in thisdsticalls for new political strategies
that addresthe fiscalization of land usend that offefinancial incentives for the adoption

of smart growth policies.
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CHAPTER 1
SUMMARY INTRODUCTION
Context & Research Problem

Metropolitan regions across North America are facing increasingly complex issues
related to transportation and land use: congestion, infrastructure costs, air pollution,
greenhose gas emissions, as well as resource impacts and personal costs resulting from
sprawling development (Margeruet al, 2011). Institutional fragmentation and the diffuse
nature of authority, which is spread across jurisdictions and levels of government in federal
systems, add to the complex nature of the problems (Brown, 2012). Academic and
governmental responses to ffreblems of metropolitan regions have produced mixed results.
Various academic research and advocacy trends are addressing transportation and land use
concerns under di fferent | abel s, such as
devel opmetntandiatnded devel opment 6. However,
or physical means alone fail to address the structural nature of the problem rooted in
institutional and political dynamics, which ultimately impede their implementation and
practical effect (Swanstrom, 2011; Neuman, 2005; Wheeler, 2002). Although governments
have implemented several structural and procedural reforms to better integrate or coordinate
regional transportation and land use decisions, little is known about the effectsvof ne
institutional structures and planning mechanisms on development outcomes (Maggatum
2011).

This study attempts to fill this gap by comparing the effects of two different types of
institutional reforms on the planning process, transportation timeggs and land use

decisions, while assessing itheharacteristics ontradeoffs it terms of accountability,

1
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democracy, and effectiveness. Knowing how institutional designs foster or impede regional
transportation and land use planning will infaiedera) state and provincial governments that
are trying to improve regional governance, and contribute to the academic literature on

planning institutions, urban politics, and sustainability.

Rationale for Study

This study assesses the impactstvad new institutional reforms on the planning
process, transportation investments and land use change, in order to evaluate the effectiveness
of different institutional designs in integrating transportation and land use planning at the
regional levelTheresearch compares the regulatory framework implemented in Toronto with
the creation of Metrolinx in 2006, a casecehtralizationof the regionaltransportation and
land use planning processsat the provincial levelo the collaborative, consensus gmance
framework adopted in Chicago with the creation of Chicago Metropolitan Agency for Planning
(CMAP) in 2005, a case of integration of thansportation and land up&nningfunctions at
the regional levelA secondary goal is to understand the todfdebetween accountability
(responsibility andpublic scrutiny through transparency), democra@piesentativeness
public participation and deliberation), and effectiveness (local and regional changes in
planning and decisions) that these two types of institutional structures involve. By comparing
a case ofegulatory frameworko a case otollaborative governance freework a special
attention will also be given to changes in the relative weight of central cities, and its impact on
sustainability.

This longitudinal, comparative case study of regional institutional change is needed for

a number of reasons. First, thavironmental problems related to transportation and urban
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sprawl are increasing, and sustainability initiatives are difficult to implement at a regional scale
because metropolitan areas arditpally fragmented.The inadequacy of governmental
institutions in responding to regional problems is identified in both academic literature and
study reports, but there are important disagreements and gaps in terms of how to solve the
problem. On the policy side, the idea that collaborative governance can bgiogate
sustainability planning without strong vertical mandates is challenged by empirical evidence
(Weir et al, 2011; Alexander, 2011; Weir, 2000; Barbour & Deakin, 20T2)is study
compares two cases where a new institution was created with the \@bjettachieving
sustainability in regional planning, but each case represents a differerlyjpk=aChicago is
a case of integratioof regional transportation and land use planning functions at the regional
leveland consenstisased governance, and Toto is a case aentralizatiorwith a regulatory
mandate. On the institutional side, many authors studying the question of collaborative
governance and sustainability planning point to the importance of institutional designs, but few
studies of regionalayernance unpack the concept of institutional design and approach it as a
subject of inquirf{Ozymy & Rey, 2013Barbour & Deakin, 201Pierre & Peters, 2012; Innes
et al, 2011; Ansell & Gash, 2007This researcleontributesto this literatureby exploing
how changes of the institutional structures and mechanisms aimed at integrating transportation
and land use planning influence or impede decision outcomes on transportation investments
and land use change.

This study is particularly useful becausec@mpares the impacts @f regulatory
frameworkto those ofacollaborative governance framewddt integratingiransportation and
land use planning at the regional level. In addition, a qualitative appraldmhs to

characterize relationships among astdheir respective interests, and how changes in the

3



representational structurean impact decision outcomeRhis study thus contributes to the
scholarshipon the politics of regional planning and thew institutional structures at the
regional leveby exploring how th@otential sucess of collaborative efforts iglated to who

Is involved in theplanning anddecisionmaking processs and how cost and benefits are

distributed among stakeholders.

Research Questions
The central research question thigdy aims to answer is:

# How do new institutional structures aimed at integrating regional transportation and
land use planning impact the planning process, transportation investments and land
use decisions?

In addition, it addresses the following sgbestions:

7 Does the representational structure of these new institutions matter?

7 Does the change in institutional design impact the relative political weight of the
central city compared to the suburbs and higher orders of government? Does the
new institdion reinforce or weaken the role of the central city in the planning
decisionmaking process? If so, what are the implications of this change in the power
dynamics for regional sustainability?

7 What are the tradeoffs between accountability (responsilality public scrutiny
through transparency), democracy (representativeness, public debate and

deliberation), and effectiveness (cestectivenessocal and regional changes)?



Rationale for Qualitative Methods

In order to assess how institutional settings influence transportation and land use
planning processes and outcomes, a longitudinal comparative case study relying on qualitative
data (interviews, policy documents, and planning and spending decisicas)ied outThe
choice of a comparative castudy is justified by the research questions, which focus on the
ways new institutions andepresentationalstructures influence the planning process,
transportation investments, and land dseisions Generdly speaking, case studies are better
suited to examine the role of causal mechanisms and address complex causal patterns than
statistical methods (George & Bennett, 20Ragin, 2004;Yin, 2003;King et al. 1994. In
addition, because | am interested Ire impacts of new institutions aimed at integrating
transportation and land use planning at a regional scale, | will analyze change over time, i.e.,
the planning process and decision outcomef®re and after the creation of new regional
planning institutbons. The type of quantitative work related to sustainable planning analyzes
specific policies, such as growth management or smart growth policies, by measuring their
impact on commuter transit use, open space, compact development, etet(Bled2009;
Ingram et al, 2009). However, understanding the role of the causal mechanism linking
institutional designs to decision outcomes requires qualitative studies looking at how policies
and structures influence the integration and consistency of regianal locallevel

transportation and land use decisions.



Summary of Findings
Answers to Research Questions
How do new institutional structures aimed at integrating regional transportation and land use
planning impact the planning process, transportation stveents and land use decisions?
Both institutional reforms improved the regional planning procesdy establishing a
renewed commitment to the exercise of regional planning. Institutional reforms have improved
the fAplanning practicedo di mension of sustain
1) Renewing the commitment of stakeholders (local, regional, and state/provincial
governments) to regional planning;
2) Initiating an inclusive regional planning effort for the development of a regional vision;
3) Increasing information and promoting evided-based planning and decistamaking;
4) Fosteringa sense of mutual understandiegllabaation and trustamong local and
regional representativethuscontributing toreduce intetocal competition;
5) Increasing local awareness to sustainability issues and local comprehensive planning
activities.
The reforms would have had a greater impact otthe planning processif:
1) Transit agencies were also an active part of the regional planning process by being
represented on the baiaof regional planning agencies;
2) Regional planning agencies were the appraudhority of transiige nci es 6 pl an s
budgets, as to give the regional planning agencies some leverage over the coordination
of transit services and ultimately strean
Both reforms had only a limited impact on transportation investmentsecause¢he

decisionmaking function in terms dafansportation funding allocatios still controlled by the
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provinceof Ontario and the state of lllinowho are following their own set of interests and
political agendasMore precisely,the institutional refans | mpr oved t he dAtr
i nvestment so di mension of sustainable planni
1) Building a momentum around remal transportation, which ledo increased
investments in roads and transit (more the case in Toronto than in Chicago);
2) Creating an agency eauntable to th@rovince which led to an increase in provincial
investments in transit capital projects (in Toronto);
3) Improving the quality of transportation proposals by increasing the level of scrutiny
around funding allocation (in Chicago).
The reformswould have had a greater impact on transportation investments if:
1) Regional plans were compulsory, rather than advisory;
2) Regional agencies had access to an independent revenue source for implementing
projects identified in their regional plans;
3) Local andregional stakeholders were responsible for both regional transportation
planninganddecisionmakingin terms of funding allocation;
4) Regional planning agencies were the approval authority of tansie r at or s 6 pl a
budgetsas togive the regional planning agencies the capacity to effectoeslydinate

transit services andtimatelys t r eaml i ne t he travelerso6 exyj

Both cases show how difficult it is to increase densities and curb urban dpréagt,
both reforms had anly a limited impact on land use decisionbecause the decisianaking
function in terms of local land uses, zoning and local development approvals are the

prerogative of local governments and a function of locational preferences of individuals and



corpordions which are contingent upon global economic fordastitutional reforms have
i mproved the Al and use decisionso di mensi on
1) Providing a legal and/or policy framework that enables local governments to amend
their planningordinances in a way that would increase density and reduce sprawl,
2) Raising local awareness on the impacts of local land uses and zoning decisions on local
and regional sustainability.
The reform would have had a greater impact on land use decisions if:
1) A system of incentives and disincentives was in place for rewarding or punishing local
governments for making certain types of land use or zoning decisions;
2) Municipal revenuestructurewas r ef ormed as to remove t
incentives to increasedhr tax base by allowing greenfield development.
Despite the dominant role of other orders of government on the regional planning

environment, the regional institutional design still plays a fundamental part in the system.

Does the representational structure of these new institutions matter?

Overall, the regional institutional design as a whole, comprised of the mandate
(transportation planning, funding and operations, and land use planning), the resources
(human, technical financial, jurisdictional) and the representational structures (group
structure, appointment rules, composition and voting rules) explains largely why both
Metrolinx and CMAP have only had a limited impact on transportation investments and land
use deci®ns since their creation. In this context where the scope of the mandate and resources
l' i mit the agenci esd c analng pracgss related totrdnspartatiorc e t

investments and land use decisions (which are still largely controlldteProvinceand the
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local governments, respectively), what is the impact of the representational structure of the
new institutional design on the regional political arena?

Although in both Toronto and Chicagbe state or provincial government stiintros
transportation investments, thepresentational structure of the regional agetetgrmines
whetheror notthereis regional/local resistance to the provincial or state initiatives that are
going against the regional plan. Overall, the evidemesgnted in this study shows thatdl
elected representatives are an essential component @ gi on al pl doardiofn g age
directors, because they are the watchdogs of local and regionaktsitarel also act as
champions of theegional plan. Irthe same vein, this study also shows that boanumees
who are appointed by theee or theProvince (both current Metrolinx Board members and
C MA P tstropolitan Planning OrganizationMPO] Policy Committee members) and
financially dependent on the sggMPO Policy Committee members) afeen timesot going
to go against thetsa t e 60 provines®d st hieni t i a tabstaieirgfrorh yoiciegithieih e r
professionalopinion in the media (in the case of Metrolinx) or voting against undesirable
provincid initiatives (in the case of the MPO Policy Committee). In addition, local
representativeare connected tlocal administrationdransit operatorand local constituents
which offer a certainguarantee that projects do translate in geograahthe local and
community levelsin this regard, the presence of local elected officials on the regional planning
agenciesd board of directors can make up fo
transit operators, who are under the respolityilof local governments.

In terms of the impact of the representational structure on the land use dimension of
planning, the evidence is even less clear and more complicated than it is for the transportation

dimension. In Toronto, there is no regionalr¢&er Toronto and Hamilton Area [GTHA]
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level) agency responsible for land use planning. The provincial government carried out the
function of developing a region&@rowth Plan which has to be implemented by (sutegions

and municipal governments in ascading system. Provincial decisions related to the approval
of local amendments to official plans can then be appealed ©Orttagio Municipal Board
([OMB] - an administrative tribunal comprised of professionals with no planning expertise), a
procedurethat is unanimously criticized because respondents and experts think that it is the
provincial government that should be the final authority over farmtamyersion, not a
tribunal oflay people Although the already dense parts of the GTHA will contitoudensify,

the political negotiations between the provincial government and the regional and local
municipalities will likely lead to more areas approved for development, and there is no
evidence that th&rowth Planimplementation will result in less sgwling development
(especially since the areas north of t he
development). In addition, the dependence of suburban municipalities to local property taxes
will only exacerbate the need for new urban developments.

In Chicago, both the repsentational structure of CMAPOBar d and t he regi
population growth rates prevent the agency from adopting density targets and promoting
policies that would restrict wur b-eercivdadvel opm
voluntary. The agencgncouragea future pattern of more compact, mixese development
that focusesirbangrowth wherenfrastructure already exists by providing technical assistance
to municipalities and by promoting local capacity building. Altho@MA P&6s v ol unt a
consensudased approach fosters education, cooperation, and local planning activities, it
prevents the agency from adopting a plan with big winners and losers and from taking action

on theRegional Tax Policy Task Force Report to the AlIMBoard The avenues of reform
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identified by the Task Force, which were not even consensual among the Task Force members

t hemsel ves, were presented to CMAP Board in
voting rules that require a regional consensuthenssue, the CMAP has not been successful

in addressing andmplementing the recommendations suggested by the Task Force. The
impact of the representational structure on the distribution of resources and infrastructures in

certain parts of the regiondsrectly addressed is the subject of the next question.

Does the change in institutional design impact the relative political weight of the central city
compared to the suburbs and higher orders of government? Does the new institution reinforce
or weakerthe role of the central city in the planning decisioaking process? If so, what are

the implications of this change in the power dynamics for regional sustainability?

This politically-charged question was perhaps the most difficult for respondents to
ansver because it is fairly abstract and hard to assess plus, for some people and organizations,
the reality is a hard truth. Objectively, é
Toronto and Chicago, the central city does not hold the majorityea$ehts on the regional
agencyb6s board of directors. I n Toront o, re:
has translated into a relative decline in t
centralization of the decisiemaking at tle provincial level. Although the impact of this shift
of balance on sustainability is difficult to determine, the evidence presented in this study shows
theconsequencesf havinga board of directors not accountabléhe local level. In Chicago,
the creation of CMAP has not fundamentally changed the balance of power within the region,
nor has it changed the decisioraking process surrounding funding allocation and land use

decision in a way that would directly impronggional sustainability. Overall, the reforms have
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not changed the balance of powers within the region as to make better investment choices and

ulti mately, to a certain exteHedtivenest hi s i s har

What are the tradeoffbetween accountabilityrdsponsibility andpublic scrutiny through
transparency), democracy (representativeness, public debate and deliberation), and
effectiveness cpsteffectiveness,local and regional changes) that different types of
institutional strutures involve?

What can we conclude from the Toroi@hicago reforms comparison in terms of

Aaccountabilityo, Ademocracyo, and ndnefficiel
Aaccountabilityo, particul ar | ythei pnincipiet of Nnres
Ademocracyo, in its fArepresentativenesso di

structure of the regional agency. In both Toronto and Chicago, the presence of local elected

of ficials and | ocal ap poboandtersered thatthe Idtal interestsi n x 0
were represented at the regional level. In addition, the local representatives acted as the
champions of the regional plans, Big MoveandGOt0o2040 I n fact, the fApol
of Met r ol i n xdotansppriateom decisiogs ina@ntario were attributed to the
replacement of elected local appointeeswithedne ct ed pr ovi nci al appoi
board of directors. I n Chicago, CMAPOG6s boar
GO to 209 when its members recommended againstincluding Aunsust atheabl e
llliana Expressway more on this in Chapter) into the fiscally constrained list of capital
projectson the basis that the project was going against the principles inctu@&d to 2040

Certain dimensions of the principles of accountability and democracy are thus safeguarded

when | ocal elected officials are represented
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Secondly, there is a tension between dimensions of democemeggatativeness,
public debate and deliberatijpand effectiveness. In Toronto, the political ffippping, the
disrespect ofegional consensus ami@mocratic principles, and the lack of transparency (a
dimension of accountability) were associated with fpanstion investment decisions not
representing the best value for monkyChicago, the representativen@ssl voting rules of
C MA P 6oard @&n be associated with leffie@ivenessin the sense that the agency has to
Apl eased everyocme eared yomte , i diss ploe aadnbfthe ve cor
Collar Counties in the regional planning process. Conversely, it is the undemocratic nature of
the MPO Policy Committee that has led to the inclusion of the llliana Expresswadynto
2040 updat. If CMAP Board had been the MPO, the project would not have been included to
the fiscally constrained list of projects. In addition, although some respondents pointed out that
transportation engineers dislike the public scrutiny and the consultatioootnas with the
regional planning processes, and that tooasuming planning activities are not efficient,
other respondents pointed out that consultation and outreach is an intrinsic part of the planning
role of a regional agency, and that it also helgpgcating the public and achieving local buy
in for developing and implementing projects that the communities \Bante of the capital
investment decisions presented in this study shuwmsthe disrespect ofaccountability and
democratic principlesanbe associated with transportation investment decisibasdo not
represent the best value for morfgyterms of ridership potentiaty that are questionable in
terms of environmental sustainability

Finally, the regional thegpoliciesiaadstbe pajbcis| i t y
identified in their regional plan was limited by their lack of independent revenue sources,

which ti es ¢effectivenessi wae it ol é r@efsour ceso. I n fact,
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respondents identified possible indegent revenue sources that would enable the agencies to
effectively carry out their mandate without always needing provincial or state approval.
However,the Provinceand the $ate reluctanceto give the agencies more independemas
historically beerat the heart of regional planning politidsecause giving them more power
and resources would imply a change in the balance of powers betwgenviheeor the state,

the regional and the municipal governments

Other Factors

The category of factors thatene present at the time the reforms were adopted (and
continue to influence planning decisions) includes thesgrsting historical and geographical
conditions, the built environment/land use patterns, and the state of good repair of
transportation infrasuctures. In Toronto, the most important+esasting factors are: 1) the
history of amalgamation that has led to a small number of municipalities in the region; 2) the
Toronto/905 divide that has led to the failure of @reater Toronto Services Boai@TSB),
3) the provincial fear of a tepowerful Toronto cityregion; and 4) the undéunding of the
Toronto Transit Commissiofi TC) that induced a poor state of good repair. In Chicago, some
of the most important antecedent conditions include: 1) therital Democratic/Republican
divide between Chicago and the Collar Counties; 2) the sheer number of municipal
governments; 3) the upsteatiownstate divide in lllinois4) the undefunding of the Gicago
Transit Authority (CTA) that has ledo a poor sta of good repair; and 5) the federal
involvement in urban affairs that has allowed CMAP to launch its local technical assistance

program.
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The factors that camanto effect after the reform consist mainly in current
demographical, financial and electoral trends. In Toronto, the two most important intervening
factors are: 1) the current and anticipated growth rates (high); 2) the changes of leadership at
the mayoralevel (David Miller, Rob Ford, John Tory). In Chicago, they include: 1) the current
and anticipated growth rates (low); 2) the change at the mayoral level (Richard M.iDaley
Rahm Emanuel); and 3) the financial crisis at the state level.

Although the purpose of this study does not allow me to assess the individual role that
each ofvariabless playing, they collectively are part of the larger narrative of each region and
will continue to influence the different dimensions of regional anability. Regional
governance is a complicated process, and looking at the ways through which regional
institutional structurs influencethe decisioamaking process allow to shed the light on the

relationships betweeactors ofplanning, politics, fundig and market forces.

Pros and Cons of Eadhstitutional Design

Mandate

Overall, Metrolinxds mandate advantage o0\
construction of transportation infrastructure and its operating divisions. In addition, Metrolinx
hasthe mandate of implementing a transit fareegnation of the TTC, GQransit, and the
other 8 suburban transit operators fare systems, which CMAP (an@etfienal Transit
Authority [RTA]) does not have. However, Metrolinx has the same problem with {G¢hgh
the RTA has with the CTA, Metra and Pace, in the sense that transit authorities are fully

autonomous and are not required nor incentdiipecoordinate their fares and operations.
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On the flipside, CMAPOs adyv peanctleéactthater Me
it combines both land use and transportation planning, in addition to other regional equity
I ssues, including | ocal gual ity of i f e, en
inherent role is to foster research, local negotiatind collaboration on critical issues for
which these are still no consensus. As a result, Metrolinx has increased dialogue, planning
activities and education on a number of important regiandllocalissues. However, both
Metrolinx and CMAP are limitedy the advisory nature of their mandate and their lack of

autonomous revenue sources.

Resources
I n both Toronto and Chicago, the regional
mandate is constrained by the resources it

over CMAP resides in its operation divisions and the fact that it is respphsimanage the
Provinces i nvestments in transportation infrast
two investment strategies (one by Metrolinx itself and the other byrinénced s Tr ansi t
Advisory Panel), Metrolinx has still no independentemve source that wil allow the
construction of another round tnsit projects identified in thBig Move In addition, the
agencyos l i mited institutional memory migh
construction projects.

By cont r aadvantag€iN#rm$ o resources partly resides in its experienced
staff, which is considered as a real asset when going research, developing local planning
activities and mediating the different positions in CMAP committees. In addition, CMAP has
access tovarious federal planning grants, notably the Sustainable Communitgiengke

Planning Grant Program of the U.S. Department of Housing and Urban Develdpatest
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behi nd [OddlAdelingal assistanc€TA) program. However, just like Metrolinx,
CMAP has no autonomous revenue source that would allow the agency to implement the
transportation projects identified @O to 2040 or to at least act as a financial partner, which
would serveas a catalyst for funding transit projects. Similarly, it hasutoreomous revenue
source to carry out planning activities that are outside of the transportation realm, which makes
the agency articularly dependentuponthe &t ed6s wi |l Il i ngness to coop
Representationtsicture

The crafting of regional planningagem es 6 r epresentation stru.
a delicate balance between local and provincial/state actors and interests. In both Toronto and
Chicago, each combination of group structure, board composition, appoingméntpting
rules presents somehaantages and disadvantages, showing how difficult it is to reconcile
every actoros i1 nterests fostedsthenaddptioreof istamableal anc
planningand investmendecisions.

The fact that Metrolinx Bard is solely accountable to tReovince has allowed the
Provinceto massively renvest inTorontotransit infrastructures. However, the exclusion of
local elected officials from the d&rd and their replacement with provincial appointeas
detrimental to the regional planning process because: 1) Metrolinx has lost its local
representation and accountability, which impedes its effectiveness in implementing policy
initiatives at the local level; and 2) the planning process has been highjacked by ihegrov
political process, which has contributed to discredit Metrolinx and the regional transportation
pl anning process as a whol e. Metrol i-nxds (

introducing local representatives on its board of directors.
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As f or s rédvkesentation structure, its bicameral group structure has resulted in
one board being controlled by local representatives (CMAP Board)ihe other controlled
by the $ate (MPO Policy Committee). Whereas CMAP Board members have generlly be
succestll in promoting sustainable regional policies, while remaining accountable to their
constituent s, -majorityevotibgorequirdniests hasufgv@ad the adoption of the
lowestcommondenominator type of policies, while impeding the adoption of emor
contentious initiatives, such as a the regional tax policy reform. As for the MPO Policy
Committee, responsible for allocating federal transportation funds, its composition and
appointment rules have resulted in the llliana Expressway being forceG@nto 204@ s
constrained |ist of transportation projects,

the decisioamaking function with regard® transportation investments.

Outline of Dissertation

The dissertatiofs divided intoeightchapters. Tafirst chapter that you are reading
introduces thetudy andprovides a summary of the findingehesecond chapterconsiss of
a comprehensive literature review covering the topics of transportation and land use planning,
a brief history of regionalisnthe debate on political fragmentation, the issue of representation
on regionalplanning boards, the state of Canadian urban pokey regional planning
literature, and institutionalism as an analytical approach. thind chapter preserd the
theoretcal framework, the research methods, the justification for case selection, the data
collection procedure and instruments, the validation strategiesegahdiques used in the
analysis Chapters 4 and 5are dedicated to thBorontocase. Chapter 4 presents thstory

of regional governance and the 26036 reform, and Chapterassessethe impactsof the
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reform onthe planning process, transportation investi)ertd land use decisiorSimilarly,
Chapters 6 and 7 are dedicated to the Chicago cgs®yvidingthe background analysis and
the impacts of the reform, respectively. Finalbhapter 8 consiss of a thematic comparison
of both regionan light of the aggregated coding results, discustestudyfindings, and

assesses the theoretigaplicationsarnd the larger significance of this research project.
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CHAPTER 2
REVIEW OF LITERATURE

This preliminary literature review is divided into eight sections. The first and second
sections introduce the regional planning issues by describingoite of sprawling urban
developmenand transportatigrandby presenting the challenges of sustainability advocacy,
respectively. The third section covers the topic of the integration of transportation and land use
planning andhighlights the importancef coordinating transportation and land use planning
for regional sustainability, the policies that attempt to achieve this objeasweell ashe
organizational hurdles that are coming in the way of their implementatiorfolitib section
providesadbr i ef history of regionalism, situating
Thefifth section covers the debate on political fragmentati@scribinghow the structural
problems faced by sustainability planning initiatives are deeply rootedtitutional systems,
and what can be done to overcome the structural chall€hgesixth sectioffurther develops
this themeby introducing the literature on regional governance, institutional reforms, and the
politics of regional planning. The sevend#tBon summarizes the current state of the Canadian
local government and regional planning literature as to situate this study in a true North
American context-inally, theeightsection presents institutionalism as an analytical approach,
providing somdackground for understanding the theoretical framewanckresearch methods

presented in Chapter 3

Costs of Sprawling Developmeand Transportation
The efforts to promote sustainability in metropolitan regions are responses to growing

traffic congestia, air pollution and greenhouse gas (GHG) emissions, and the negative impacts
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of sprawling developmentSprawling development is defined as loensity, leapfrog
development characterized by unlimited urban expansion, in other words, significant
residentih and nonresidential development in rural and undeveloped areas (TCRP, 2002).
Urban sprawl, or uncontrolled growth, has significant impacts in terms of resources and
personal cost3.he resource impacts of sprawl include land conversion and consequeiit loss
forest, agricultural lanchabitatandopen space (TCRP, 2002). North American studies have
also concluded that urban sprawl is more costly than compact development for both operating
and capital costs, especially for water, sewer, and road infrasgubut also for local public
services(Burchellet al, 2002 TCRP, 2002 In terms of the personal costs of sprawl, these
include an increase in miles traveled in privately operated vehicles and the associated travel
costs. Suburban sprawl is also ass@d with urban decline and disinvestment in central cities
(TCRP, 2002; Dutton, 2000).

I n Canadads nine | argest urban areas,
lost in traffic, wasted fuel, and additional greenhouse gas emissions, areezsira@veen
$2.3 billion and $3.7 billion per year in 2002 dollar values (Transport Canada, 2006). Another
report, published in 2006, estimates the costs of road congestion in the Greater Toronto and
Hamilton Area associated with travel delays, additimediicle operating costs, accidents and
additional vehicle emissions, at $3.3 billion annually for the region alone (Greater Toronto
Transportation Authority, 2008). In the United States, the ldteban Mobility Report
published by the Texas A&NIransportation Institute (2012), estimated the total financial cost
of congestion due to travel delays and excess fuel consumption to be $121 billion in 2011. In
Chicago, the same report estimated the total costs of congestion to be $5.7 billion a&year, th

third highest in the nation after New York and Los Angeles.
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In addition to the economic costs of traffic congestibe, burning of fossil fuels by
engines emits air pollutants that have negative health impacts, such as premature mortality,
respiratorysymptoms, and various types of can@@cCubbin & Delucchi, 2008 It also emits
carbon dioxide ©O,), an importanlGHG responsible for the global warming of climate and
its asociated impacts (Black, 20Ldn Canada, the transportation sector is thetmn@gortant
source ofCO, emissiongrepresenting 35% of total emissions, of which 75% comes from road
transportation (IEA, 2013). In the United States, transportation accounts for 31% Gi(ptal
emissions, 86% from road transportation, the second mugsbriant source after energy
production (IEA, 2013). Although GHG emissions from road transportation represent a
national (and global) issue, they are generated locally and regionally, involving complex
guestions related to land use patterns, energy c@igumand urban transportation systems

(Brown, 2012; Transprtation Research Board, 2009).

Sustainability Advocacy

Sustainability planning advocatdgve put forward a variety of strategies aimed at
solving regional transportation and land use problemdsraproving longterm environmental,
social and economic conditions. The basic assumption supporting these solutions is that
increasing residential densities and employment concentrations, mixed uses, and accessibility
to jobs and services through transiprovements will decrease vehicle miles traveled and
make communities more sustainable (Ewing, 2008; Transportation Research Board, 2009)
(more on this in the next stdection). However, sustainability planning advocacy does not
directly addresthe insitutional and political nature of the transportation and land use problem,

which ultimatelyexplains why strategies for integrating transportation and land use and for
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improving urban sustainability are not being adopted and implemented to an extemitldat w
significantly alter location choices, travel patterns and overall sustainability at a larger scale

New urbanism, amtellectual movement in architecture and urban planning also called
ATraditional eNeli ghimentho o ¢ T D Dhas baen atthh fereflord ¢ a | I
of the sustainability planning agendBressi, 2002; Steuteville & Langdon, 2003)he
Congress for the New Urbanism (CNU), its leading -poofit advocacy organization
developed a setf detailed principles to guide public po}i, development practicairban
planningand designThese planning guidelines includezable streets arraeg in compact,
walkable blocks; aange of housing choices to serve peopldiwérse ages and income levels;
schools, stores and other nead®stinations reachable by walking, bicycling or transit service;
and ahumanscaled public realm where appropriately designed buildings dstiieets and
other public spaces (Congress for the New Urbanism, 1896yactice, New Urbanism has
led to the ceation of new townsieighborhods, and transibriented developments of which
Seaside (Floridajhe Disneytown of Celebration in Orlanddé-lorida), Kentlands aryland),
and Laguna West (California) are the best known (Fainstein, 2@1Gates and Stb, 2007
Quinn, 2006.

A similar planning agenda is pursued by advocates of smart growth practices:
increasing transportation options, creating compact, walkable neighborhoods, mixed land uses,
transitoriented developmengtc. (Smart Growth Network, 2@). The major difference with
New Urbanism is the regional focus of smart growth, which seeks to strengthen and direct
residential and employment growtibwards specific zones and preserve open space (rather
than creating new towns and neighborhoods at dhtskirts of metropolitan areas, the

uni ntentional result of i ndi vi d dmdrt gaiviike w Ur [
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programs angboliciescan be enacted byadeor provincialgovernments, anish the strongest
programsmunicipalitiesare requiredo act in conformity with growth policies through their
comprehensive planning docent. In 2000, eight U.S. states had proactive growth
management policies: Florida, Maine, Maryland, New Jersey, Oregon, Rhode Island, Vermont
and Washington (Deat al, 2009). Empirical studies have shown that smart growth programs
are associated with increased w4k transit ridership and decreased traffic delays (Ingram
etal., 2009), and thagrowth management strategies can contribute to increasing transit use by
limiting the abandonment of central neighborhoods (Detaal., 2009). Smart growth
objectives can also be achieved if local efforts are coordinated at the regional level, as is the
case in Coloraddrigramet al., 2009.

However, sustainability solutionsbed on urban form or physical design alone, such
as increasing population density and building traosénted developments, do not reflect the
idea that the city is a coevolutionary process of urbanization. The form is both the product and
the determinat of the urban development process, and so if the goal is to improwvéetomg
conditions in the region, the question is whetheptioeessesf building cities are sustainable
(Neuman, 2005)In addition, as explained in the next sdrtion, he inter relationship
between transportation and land use, as well as the effect of policies on travel and location
choices of businesses and individuase difficult to measuréCervero& Duncan 2006 ;
Forsythet al, 2007 ; Giuliano, 1995 ; Handst d., 2005 ; Neuman, 2005 ; Transportation
Research Board, 2009nhgram et al, 2009). Mobility and land use patterns depend on a
complex set of issues. Other factors, in addition to the built environment, whitlhenagen
into account includeecological social, economic, political, fiscal, infrastructural, as well as

cultural and attitudinal factors (Neuman, 2005; Quinn, 2006; Crane & Scweitzer, 2003).
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Deterministic physical design does not address the fact that transportation and land use
decisions aranade within an institutional context and market structure that impedes the
implemenéation of policies and development projecthat would radically changerban
landsapes and mobility patterns at a larger scEMs isperhapghe reason whiewer thamna

dozen states have enacted growth management strategies, why the efforts fowagde

ur bani smo hav ecalingaup todhie fegional levelt aneé why TODs have had

limited succes¢Swanstrom, 201,1Quinn, 2008.

Integrating Transportation & lal Use Planning

As stated previously, tHeasic assumption supportisgstainable planning through the
integration of transportation and land usé¢he idea thaincreasing residential densities and
employment concentrations, mixed uses, and accesstbilipps and services through transit
improvements will decrease vehicle miles trave(8#1T) and make communities more
sustainable (Ewing, 2008; Transportation Research Board,.2008¢t, he inter relationship
between transportation and land usewali as the effect of policies on travel and location
choices of businesses and individuals, are difficult to measuravasdubject of debate
(Cervero & Duncan, 2006 ; Forsyhal, 2007 ; Giuliano, 1995 ; Hanay al, 2005 ; Neuman,
2005 ; Transportation Research Board, 2008gre is a consensasnong scholars abotite
historic contribution of highway construction soaburban growth, in the sense that freeway
construcion has allowed suburban growth. In that setremsportation policy iblamed for
Adrivingo uns uheraisasaatdnsgenspstbafactthatcsgrais associated
with automobile dependenckowever high levels of auto use can also prevail in dense areas

(Handy, 2002) The currentaand future strength of the transportatiand use connectionas
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subject of debate in the miB90s, when scientific uncertainty triggered an argument between
Giuliano (1995) and Cervero and Landis (1995) about the relevance of coordinating land use
and tansportation policies. The impact of new transportation investments on land use patterns
and the impact of new developments on travel patterns are, in fact, difficult to |rethdly,
2002) but recent empirical research is providing increasing evidaummeorting the adoption
of land use policies to change travel behaviors

Handyos 2002 review of e mp iandusedonnection d e n c €
has found that: new highway capacity influences where growth occurs and might increase
travel a ittle; light-rail transit encourages higher densities only under certain conditions; and
new urbanism strategies make it easier for those who want to drive less to do so (attitude is a
more significant predictor of travel behavior than the built envirotmelowever, in a more
recent quasiongitudinal analysis of changes in travel behavior and changes in the built
environment that is accounting for attitudes, Haatlgl (2005) have found that an increase
in accessibility does lead to less driving, pding supportor the adoption of land use policies.
Policies that could increase accessibilitynew areasnclude mixeduse zoning and street
connectivity ordinances, whereas infill development and redevelopment could increase
accessibility inexistingareas(Handyet al, 2005). Other studies have also provided evidence
in favor of the adoption of land use policies to impact travel patt€Frensportation Research
Board, 2009; Frankt al, 2007; Holtzclavet al, 2002).

In fact, if the goal is solelyo reduce GHG emissions from transportation, technological

improvements (vehicle fuel economy and lower carbon fuels) have the greatest potential for

! For a comprehensive review of empirical research on transportatidnuse connection and the associated
environmental impacts, see Ewiagal (2008).
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reducing GHG emissions (U.S. DOT, 2010). However, the benefits of technological strategies
are likely tobe offset by the robust growth in VMT and vehicle use observable since the 1980s,
which are influenced by urban design and transportation infrastructure, justifying the strategy
of integrating transportation and land use development (Eetilad, 2008; Hdtzclaw et al,
2002; Barbour & Deakin, 2012; Transportation Research Board, 2009). In other words,
reducing the demand for driving goes hand in hand with technological solutions. Furthermore,
slowing the growth of land consumption would potentially pneséine amount of forest land
available to absorb COEwing et al, 2008). The benefits associated with integrating
transportation and land use planning are thus multiple and interrelated: reducing VMT and
GHG emissions, preservation of farmland and op®ace, protection of water quality and
quantity, health improvements associated with active modes of transportation, and reduction
of infrastructure costéEwing et al, 2008) The goal is to fundamentally alter the way cities
develop and function to impreMongterm conditions.

Despite thdifficulties in measuringll the impacts of land use policies (Wee, 2002;
Transportation Research Board; 2Q@9¢ general ideaf coordinating transportation and land
use plannings becoming moracceptegdand ischanging the way planning is conceivéddd
Litman (2013) argues that we are witnessingpeadigmshift in transportation plannintpat
changeghe problem definition and its solutions, putting transportation dementhgement
strategies and multhodalplanning at the forefront his paradigm shift is due to the fact that
motor vehicle travel has started to peak in most developeawtries notably because of aging
populations, rising fuel prices, increasing urbanization, growing health and environmental
concerns, and changing consumer preferences (Litman, 20131)28Vhereas the old

mobility paradigm evaluated the efficiency of transportation systems based upon the speed,
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cost, and convenience of motorized travel, which favors solutions oriented scavdothobile
travel and roadway expansion; the new paradigm, oriented towards access to services and
activities, considers a wider range of modes, objectives, impacts and improvement possibilities
(Litman, 2013 ; Johnston, 2004). The paradigm shift frormability standpoint to an
accessibility objective calls for new strategies, such as reducing sprawling development,
improving air quality, increasing population density, allowing for a mix of land uses and
functions, improving transit services, and diregtpopulation growth towards built up areas
where transit service is already provided, all of which requires to think about transportation
and land use as being part of the same system (Black, 2010; Johnston, 2004). The recognition
of the need for integrity transportation with land use has entered the policy arena in a number
of jurisdictionsat the federal, state/provincial, regional and local lev&tsvever, the existing
institutional structures are nottgdaptadnt a
agenda, and so there is a gap between planning theory and practice (Kennedy, 2005; Berke &
Conroy, 2000).

In the UnitedStates, the adoption ééderal surface transportation authorizatidhsb
(the Intermodal Surface Transportation EfficignAct[ISTEA] in 1991 the Transportation
Equity Act for the 21s CenturfTEA-21] in 1998, the Safe, Accountable, Efficient,
Transportation Equity Act : A Legacy for UsSBAFETEA-LU] in 2005 and theMoving
Ahead for Progress in the 21st Centli§AP-21] in 2012)have contributed to redefine the
transportation paradigm at the federal level by broadening the scope of funding programs to
include transit, alternative modes of transport, land use, and other regional goals that go beyond
increasing mobility, sch as social, economic and environmental responsibility (é{eat,

2009 ; Hamiltoret al, 2008 ; Wheeler, 2002; Lewis & Sprague, 1997). ISTEA, THAand
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SAFETEALU attempted to coordinate regional planning by givigtropolitan Planning
Organizatios (MPOY greater authority and responsibility for making transportation decisions,
and providing them with flexibility in funding transsupportive urban design and land use
planning, instead obeing exclusively focused ohnighway construction (Wheele2002).
Federal policies inregional transportation brought important changes: the powers and
representativeness of MPOs significantly increased,aapdrtion offederal highway funds
weretransferred to public transit use (Hamilteihal, 2008).

A recent federal initiative in urban planning and transportation is the Partnership for
Sustainable Communities between HUD, the U.S. Department of Transportation, and the U.S.
Environmental Protection Agency, and its competitive Sustainable Communitiesn&eg
Planning Grant Program. The Program fosters interagency coordination and cooperation at the
regional level around interdependent challenges by allocating one hundred million dollars to
projects integrating housing, land use, economic and-vierte development, transportation,
and infrastructure investments (Alexander, 20Wallet, 201Q. Although it is too early to
measure it$ull impacts, Sustainable Communities initiative already funded the devetdpm
of sustainability plans biIPOs as well aghe implementation of existing comprehensive
plans through local technical assistance (HUD, 2011; CMAR1aD1

However, the ability for the federal government to impact local deermsi@king is
limited. Although the federal requirements brought positalganges in the regional
transportation decisiemaking process by making it more open and decentralized, the

structure of authority and the old politics remain more or less the same. State and local

2 Metropolitan Planning Organizations (MPO) are required in regions over 50,000 residents sautmgotion
of the Federal Aid Highway Act in 1973.
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governments have been resisting the transfer of powéhe tametropolitan level, andlPOs
are still controlling a small proportion of total transportation furadsl still have limited
implementation capabilities despite federal efforts to incréeseinfluence (Hamiltoret al,
2008 Weir, 2009 Transportatbn Research Board 2009; Barbour & Deakin, 3012 her
comparative study of the impact of vertical power relations on transportation decisions in Los
Angeles and Chicaggrior to the creation of Chicago Metropolitan Agency for Planning in
2005),MargaretWeir (2009)notedthat City Hall is still making decisions relative to Chicago
and the federal and state governments stild]l
power remains indeed limited: they are not operational organizatioesg, have limited
funding capacitythey do not have control over land use, they are struggling between parochial
and regional interests, atige governor and state D@Etill have veto authority over MRO
selected projectsSustainable Communitiggpe of grant programs mahelp MPOs
implement thai comprehensive plans, but the grants are relatively small (CMAP received
$4.25 million for its local technical assistance progiamore on this inChapters 6 and)7
That type of large, tepown grant programs also have pitfaits terms of demographic
representation, representative opportunism, and representativesaemge resulting from: 1)
thep ogramdés failure to mandate the participat
its encouragement of public/private pearships and the leveraging of funds; and 3) its
requirement that consortium participants have extensive experience and capacity (Alexander,
2011).

At the state level, growth management policies can be adopted, but the implementation
of this type of stragy also meets institutional hurdless mentioned in earlier,nepirical

studies show that smart growth programs are associated with increasetripvar&nsit
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ridership and decreased fiafdelays (Ingramet al, 2009, and that growth management
strategies can contribute to increasing transit use by limiting the abandonment of central
neighborhoods (Deatt al, 2009).In the line of growth management policies, California
adopted in 2008 the Senate Bill 375, aimededucing GHG emissions by promoting more
efficient development (Barbour & Deakin, 2012). However, the implementation of
Californiads strategy is compromised becaus
authority, as well as the traditional regiohalc al di vi de. Cal i forni abs
for defining and assigning GHG reduction targets through the development and
implementation of a Sustainable Communities Strategy (SCS) as part of their periodic
Regional Transportation Plan, but land usgharity is under the purview of local
governments, whose local land use policies and regulations are not required to be consistent
with the SCS (Barbour & Deakin, 2012). The absencemgflementation programand
consistency requirements between local esgional plans impedes the ability of MPOs to

fulfill their mandate.

In the same vein, @cent study on regional transportation and land use decision making
compares four metropolitan regions in the U.S. undertaking innovative efforts to coordinate
landuse and transportation: Seattle, Portland, Denver and San Diego (Masgeaiyra011).
The study assesses the integration of transportation and land use by evaluating the perception
of key informants about eight aspects of investment decisions. Thedesps were asked to
rate their level of agreement or disagreement with the following statements:

1. Regional transportation decisions are consistent with localisandecisions;

2. Local land use decisions are consistent witioreg transportation desions;

3. Transit investment pports regional growth centers;

31



4. Roadway investment gports regional growth centers;

5. Bicycle and pedestrian investment suppitgsonal growth centers;

6. The region is making more efficient use of langaesult ofegional efforts;

7. The region is increasing transportation optiaa eesult of regional efforts;

8. There is an increasing trend of develo

(Margerumet al, 2011: 10)

This study provides an interim assessment of policies adopted in the four regions
selected using the opinion of regional stakeholders. Although the recent nature of the policies
prevented the research team from using outcome data, the findings provaldesaisights
on some of the impediments, opportunities and dilemmas met by regional actors trying to
coordinate land use and transportation decisiBasause this study is one of the most recent
accounts of regional efforts for integrating transportatod land use decisionthe key
findingsrelevant to the present researchammarized iBox 1

These findings highlight the critical role of transportation funding and land use
authority, and how the distribution of resources and power facilitategpedes coordination.

The respondentalso highlighted the need for more research focused on governance and
coordination, policy tools and their effectiveness. The authors also identify the nBeeftoe
and afteo studies of local government plans to determine how regional plans, strategies and

processes have influenced local level planning (Margetuah, 2011).
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Box 1: A study of recent efforts to coordinate transportation & land use decisions (selected
findings)

Governance
1 Land use authority is a key tool for metropolitan authorities with regional land use powers
regional sales tax authority is a key tool for authorities without regional land use powers;
Elected official leadership is imp@nt to the success of regional governance;
Coordinating with state transportation agencies can be challenging.

E ]

Transportatiofdand use coordination

i Transportation and transit funding are critical tools in coordinating with land use de
making;

1 Therelative influence of plans varies: regional land use plans are more influential in the
with regional land use powers, while transportation plans and funding are more influential
cases without regional land use powers.

Growth center policiesral grant programs

Grants need to compliment other policies that support growth centers;

All regions debate about giving fewer centers more funding or spreading funding out to m

broad support for the program;

1 Growth centers grand have limited impaxt private investment due to high costs, mar
concerns, and local opposition to density;

=a =

Transportation improvement program initiatives

TIP funding criteria (by itself) has a limited influence on land use decisions;

TIP funding has less influence whertvPO provides a small share of regional funding;

Strengthening of performance measurements could encourage MPOs to invest more int

growth efforts;

9 Direct federal funding to the regional level could improve coordination or regional policie
bring into balance statewide mobility with regional livability.

=a =& -9

Source: Margeruret al. (2011: iii).

As the empirical research shows, the integration of regional transportation and land use
planning has the potential to improve letegm conditions of urban regions. However,
planning for sustainability requires designing policies and institutions that will better align
responsibilities and authorities between levels of government and agencies. The next sections
address this problem of regial planning by tracing the history of regionalism and introducing

the debate surrounding the political fragmation in metropolitan areas.
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A Brief History of Regionalism

Early ecological regionalisms emerged at the beginning of the 20th century as a
response to the problems of the overcrowded industrial cities such as London and New York.
Al t hough the solutions put forward by Ar et
proponents of both schools seek to balance the city and the countryside B oplatively
holistic, normative, and plaegriented approaches to the problems of the metropolis (Wheeler,
2002). Whereas fAregionalistso sought to dil
dispersed new towns linked by highways and techryolog imet r opol i t ani st so

to centrality dominance (Katz, 2000). Ultimately, the implementation of both doctrines failed

to achieveheir objectives, which led to a revitalization of the American planning in the late

1940s and 1960s with the rigef regi onal science and econom
regionali smo came about in the mid 19906s (V
Regionalism

The roots of planning for metropolitan regions can be traced back to the ideas of
Ebenezer Howard and the garden city/new towovement (1898), and those of Patrick
Geddes (1915) and his idea of Asurvey before
the British Housing and Town Planning Act of 1909 and introduced the system of town
planning in Great Britain. In the U.S.,signers and social critics Lewis Mumford (1938) and
Brenton MacKaye (1928) adapted the doctrines of their English counterparts to American
conditions.

The Regional Planning Association of America (RPAAundedin 1923by Clarence
Stein with Benton MacKkge, Lewis Mumford and Henry Wrighactively promoted the idea

of regional planning throughout the 1920s. This early regionalism had two distinguishing
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features: first, it rejected the large metropolis; and second, it was deeply connected to the notion
of the ecological region. In that sense, it was a forerunner of the environmntaing
movement (Talen,2005. Regi onal i stsd6 ideas took shape
the establishment of a regional network of planned new towns became pgamesadent
Roseveltdos New Deal, which included provisio
rur al areas (Howard, 200 3; Fi shman, 2000) .
provision of the interstate highway system in 1956. Ultimatilg, combination of federal
policies contributed talismantlingold urban factory zones, and a regional shift of industrial
production from the cities to the suburbs and the Sunbelt in the 1960s.
Metropolitanisn

Simultaneously, the Regional Plan AssociatiRPA)in New York metropolitan
region shaped the dominant establishment view of the metropolis. Early metropolitanism
identified the main challenged planning as follow: 1) Creatirlgmonumental downtown; 2)
Construcding a massive network of rail public transit to connect tsedents to the downtown;
3) Makingthe factory zones around the downtown not only efficient but also decent places to
live; 4) Maintainng the outer zone as a source of fresh air, fresh wateQemdspace for the
metropolis; and 5) Establisig parks and recreational facilities in the outer zone (Fishman,
2000). The metropolitanist vision of the RPA was embodied in two great monuments of
American planning: Dani el BotiChicdga(h®09% andl Thé& d wa r
Regional Plan of New York and Its Environs (1929). The modernization of the metropolitanist
vision from the 1920s until the 1960s promoted the use of the automobile, expressways, as
wel | a-m-thep amwled/ L e C ofrsipertsocks, whiadh wgrescenstructed in New

York by architect Robert Moses.
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Both forms of early regionalism failed to achieve their objectives. While the regionalist
efforts to promote urban decentralization created unforeseen problems with subuadn spr
metropolitanistobés planning agenda supported
programs (Wheeler, 2002). From those failures came a revitalization of the American planning
and a new kind of regional coalition inspired by the work of Jac@h3a(1961), who stressed
the i mportance of Aurbanityo, and the work o
of open space and respect for the environment (Fishman, 2000) . By the late 1960s and early
1970s, the old disagreement betweenthe RBRAAd t he RPA was over come
adoption of a more holistic view of planning, understanding that both urbanity and open space
were a necessity (Yaro, 2000). The two ter ms
interchangeably, and 21seaat ury pl anning, embodied in Ane
around attempts to solve problems created by 20th century planning: sprawl, traffic,
environmental damage, inequities, and placelessness (Wheeler, 2002).

New Regionalism

New regionalismis a collection of viewpoints emphasizing the need for integrating
physical planning, urban design, and equity planning to solve problems of sprawling
development, inequity, congestion and environmental degradation (Wheeler, 2002).
Movements pwomobanigsmoae smart growt h, i vabl
development suggest changing the urban form, as opposed to the structure of government in
metropolitan regions, putting forward regional collaboration as a vector of change (Wheeler,
2002; Calhorpe & Fulton, 2001). In other words, these approaches to urban planning call for
the integration of transportation and land use, but do not suggestlas operandat the

political and institutional levels, besides a better collaboration between pubiicrities and
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stakeholders. Another approach to new regionalism pleads for greateegitaal equity and

for institutional reforms, such as the regional -$fvaring systems implemented in
MinneapolisSt Paul in 1975 (Rusk, 1995; Downs, 1994; Orficd897). Also under the

umbrella of new regionalism are seceadd thirdgeneration growth management strategies,
originally developed in the 197006s in Oregor

Jersey, Rhode Island, Vermont, and in Washingtote $Rorter, 1992; Deait al., 2009).

Debate on Institutional Fragmentation

In parallel to the regional planning research agenda surrounding urban form, there has
been an ongoing debate amayignners angolitical scientists on institutional arrangenmgent
for metropolitan governance. The origins of
the postWWII economic boom and the construction of highways across North America led to
rapid suburban growth. The academic debate of that era opposed ptspain@etropolitan
reform, or consolidationists, to the regional school of public choice.

Metropolitan Reform &ool

The metropolitan reform school identifies institutional fragmentation as the root of
many problems, and suggests the creation of ond gmarnment corresponding to the
geographical boundaries of the metropolitan region by merging or consolidating contiguous
municipalities. The negative consequences of jurisdictional fragmentation were exposed in
1400 Governmentsn which Robert Wood exained how the multiplicity of municipalities
and the system of quagovernmental agencies in New York metropolitan area were leading
to governmental inefficiency in service delivery, fiscal inequity among municipalities of the

same region, and speciahoequacy between public resources and social needs (Wood, 1961).
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In the same vein, Arthur Masfl959) identified the absence of a metropolitan government as
the missing link of the American territorial division of powers. Recognizing the resistance of
Stae governments to a potential devolution of powers to the metropolitan levels Maas
suggested the possibility of an incremental and functional approach to governmental reform
focusing on transportation, a regional issue in nature ($1d£59: 69). Ineffi,ency and
iInequity resulting from jurisdictional fragmentation were thus the leitmotiv of the metropolitan
reform school, which saw consolidation as an optimal solufiihough consolidation faces
important political barriers, the idea still have sompeab today (Savitch & Vogel, 2000).
Regional School of Publichoice

On the other side, the regional school of public choice, particularly popular in the
198006s, justifmerst gtuiro s d( «n at fbemeftdpditangewdl byat i on
trying to demonstrate the advantages of a competitive local government system for economic
development and regional prosperity. This school, based on the works of Charles Tiebout
(1956), conceives the fragmented system of local government as a public mazketach
municipality offers a different package of goods and services. In this context, the
customers/residents fAvote with their feeto b
preferences in terms of services and taxation, providing a Sokatithe free rider problem at
the regional level. Proponents of the regional school of public choice are thus in favor of a
competitive, fragmented system of government at the regional level, assuming that residents
have access to all the information timeed about the combinations of tax and services to make
a rational choice, and that they have the capacity to move in the location corresponding to their

preferences.
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Many types of reforms are put into action in order to tackle the issue of jurisdictional
fragmentation at the metropolitan level, such as municipal consolidation and the creation of
local governments corresponding to the geographic boundaries of the region. Another avenue
is to create regional special purpose bodies of various forms: goveain@® quasi
governmental, voluntary or statutory, with an appointed or an elected board, with a more
general or specific mandate, with a shared administration or having its own, etc. (Norton,
1994). In the United Statesiost States and regioopted forthe creation of special purpose
authorities and rglon voluntary collaboration (Norton, 1994). Although their establishment
is a response to complexity, the multiplication of special purpose bodies in the United States
exacerbates institutional fragmetida to the point where the entanglement of jurisdictional
boundaries iIis described as an fAorganized cha

In this increasingly complex context, the academic literatuleeal governments has
evolved from the debate onstitutional fragmentatioand the focus owho governs (Dahl,
1961)to include theunderstandingf howthe effectiveness of local governments depends on
the cooperation of nongovernmental actors and the combination of state capacity and private
resources (Stone, 1993), amow multiple local jurisdictionollaborateat the regional level
(Hamilton, 2002Bae & Feiock, 2012)in urban policy/local administration, this is where the
Ainew regionalismso fall, wi tgbverrmmcé cohtinuom s r ar
(consolidation, multitiered, linked functions, complex networks, and public choice) (Savitch
& Vogel, 2000). In political science/comparative politicgrewing body ofwork focuses on
multilevel governance and the vertical and horizontal relationships between levels of

government, quagjovernmental authorities, market forces and the civil sp¢fexander,
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2011 ; Brenner, 2002Horak & Young, 2012Nelles, 2012 ; Weiet al, 2009 ; Wheeler,

2002).
Regional Governance & Politics of Regional Planning
New ur bani sm, smart growth and sustewi nabi l
regiondismo , a burgeoning | i the meedtfaor rinéegrating gohysicad mp h a «

planning, urban design, and equity planning to solve problems of sprawling development,
inequity, congestion and environmental degradation (Wheeler, 200R)t hi n t he A n
reg onal i smo r e slsoan ongoing diseussibra addressing the structural and
political nature of regional transportation and land use planning. This body of work identifies
jurisdictional fragmentation as the core issue, or the fact that powelawthdrity are
distributed to hundreds of governments and agencies from various levels that are making
i ndependent and conflicting decisions, with
et al, 2011). The debate is about the effectiveness ddtmmiative governance to achieve
regional transportation and land use planning, and identifies the governance stoucture
institutional desigras a critical variablen pursuingsustainable planning at the regional level
Because merging municipalitiesofn the same region to create a genptapose
metropolitan government is not seen as being feasible in the North American political context,
proponents of new regionalism put forward solutions based on incremental development of
social capital, omad hoc collaboration among sectors, and on frameworks of incentives
between different levels of government (Wheeler, 2002; Brenner, 2002). In the field of
environmental managementn ancreasingly popular governing approashcollaborative
governancea voluntary,consensusriented decision making process that brings public and

private actors together in formal, collective forums with public agencies to establish laws and
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rules for the provision of public goodsqontz, 2006 Ansell & Gash, 2007). Sometes called
participatory management, interactive policy making, stakeholder governance or collaborative
management, collaborative governance has emerged to replace adversarial and managerial
types of decisiommaking, as well as a wép fill the gap in rgions or policyarenasvhere
governments fail to operaf@dnsell & Gash, 2007Inneset al, 201). The advantages of
collaborative decisiomaking include trust building among stakeholders, creating social and
political capital, improving collective leamg and problem solving strategjesnd avoiding
the high political costs of adversarial policy mak{Agsell & Gash, 2007nneset al, 2011).
However, some authors point to the limits of collabemgovernancand voluntarist
decisionmaking proces, and the necessity of vertical power and dtatel mandateso
achieve regional transportation and land use plangoas (Weiret al, 2009 Alexander,
2011; Weir, 2000; Barbour & Deakin, 2012). Empirical studies have found egenal
entities hae often little autonomous political power, which make their ideas and decisions
vulnerable to challenge=ither from below or above (Weiet al, 2009 Koontz, 2006).
Moreover, without statéevel requirements, growth management strategies, and strong
implementation policies or programs, municipalities may resist participating in regional land
use reform or may participate in a manner that is not in line with collective regiondelong
interests (Alexander, 2011; Barbour & Deakin, 2012). In fgenlevel governmental actors
and institutions influence the regional group structure and degisaking process, whicim
turn determine chances of successful collaboration, and ultimately iepacbnmental and
social outcomes (Koontz, 20D6These empirical observations point to what Elinor Ostrom
(2005) <calls the fAaction ar ena o-makihghpmcegsl ac e

chose between policy options. The Institutional Analysis and Development (IAD) Framework
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developed by Osdbm focuses on the interactions between institutions and individual actors,
and how they interact with exogenous variables such as the rules, the physical world, and the
community culturé

Scholars from different fields of study point to the questiomstitutional design when
addressing the topics of collaborative governance and regional transportation and land use
planning. However, because sustainable planning is such an emerging issue, there are few
studies focusing on new institutional designdatregional level. The topic is often treated as
a potential research avenue rather than being the focus of inquiry. Scholars studying the general
theme of governance often identifiystitutional design as critical variable.The urban
governance approacstresses the importance of new institutional structures linking the
government, the business community and the civil sodfe¢yre and Peters (2012) argue that
these new types of institutionglthough more difficult to manage than conventional
governmatal agency, play a crucial role in navigating complex urban political envirosment
The same conclusion is reached by a study on collaborative strategies for megaregion
governance, which concludes that the biggest challenge is to design institutiongt Sett
collaborative planninginneset al, 2011) This study suggests that planning research should
focus on emerging institutional arrangements that allow collaboration in regional planning and
governance, and that theory development should go hahdnid with empirical research,
especially theory about the effectiveness of institutional arrangements. Ansell & Gash (2007)
argues that access to the collaborative process and inclusion of all important stakeholders is

the most fundamental design issueh& important design characteristics also include the

Sl nstitutionalismod as an analytical approach is expl
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exclusiveness of the collaborative forum, clear rules, and process transparency (Ansell & Gash,
2007).

The question of how institutional design impacts environmental performance has been
a subject of research in the field of comparative politics, but similar studies have yet to be
conducted at a regional level. Previous research has shown that institdesigal at the
national level influences the policy formulation, selection, and implementation processes, all
of which determine policy outcomes. Institutional design impacts performance depending on
how it assigns costs and benefits among stakeholdemrnamages veto players (Walti, 2004;
Crepaz, 2002; Lipjart, 1984). A recent study comparing environmental performance of 21
OECD countries on a variety on environmental issues has foundcehatlization best
improves air pollution performancevhereasdecentralization improves performance on
biodiversity metrics(Ozymy & Rey, 2013) Air emissions are best managed through
centralization because national governments can manage costs and spillover effects, while
containing regulatory competition, whereasdmersity conservation benefits from federalism
and decentralization because the costs and benefits of conservation are contained locally or
regionally, national spillover effects and regulatory competition are reduced, and politicians
are encouraged to ldeer districtspecific goods. This framework of analysis can inform
research on new institutional designs at the regional level and how they can help managing
transportation and land use planning at a metropolitan scale.

Underlying the question of instiional design and group structure is the fact that
regional transportation and land use planning is a contentious political issue because important
financial resources and development opportunities are at stdkading termssustainability

planningmeans that highway dollars and bridge investments, which have been traditionally
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easy to distribute widely across local government jurisdictions in a sprawled pla#eerto
compete with transit, whickequire greater concentration of investments in pagrgarts of

the metropolitan regio(Lewis & Sprague, 199/ Adams,2014). It also means that residential,
commercial, and employment development will be concentrated in certain parts of a region,
and restricted in others. The choice between modes ofpwaation and development
locations at a regional scale is particularly delicate when local elected officials are at the center
stage of the decisiemaking process (Kennedgt al, 2005). The following quote from
Johnston (2004) describes well the game of actors and interests at play in the United States,
where metropolitan planning organizations (MPOs) select transportation projects that will

receive federal funding:

Each MPO board member is an eledtmthl government official and so he or she wants

to bring the dollars into his or her jurisdiction. In some states, such as California,
transportation funds are legally allocated by population, and so outlying counties get their
Ashareodo of rdingrdles makd thaaspogtatidniplanning more a process of

spreading projects around than of seeking to meet regional objectives for economic

efficiency, equity, or even congestion reduction. Thisisagoodexanfple how @A pl anni ng

i s po(Johnsten@04: 123).

The same political dynamic can be found in other regidrmecent study on regional
transportation andahd use decision making compafedr metropolitan regions in the U.S.
undertaking innovative efforts to coordinate land use and tra@asipoy and reported that all
regions debatkabout giving fewer centers more funding or spreading funding out to nmaintai
broad support for the progratdowever, there is no mentiaf the actual outcomes of these
debategMargerumet al., 2011).Governmatal fragmentation at the regional level creates this
dynamic where planners and politicians are torn between local;tehmrinterests and long
range interests of the metropolitan area, which are often times conflicting (Keenatly

2005; Mallet, 200; Haugnwout & Inman, 2009).

44



The consensudgased decisiemaking structure of MPOs has inhibited the adoption of
policies creating new winners and losers (Barbour & Deakin, 2012). Becasisgnable
planning requires making difficult investment choitetween modes of transportation and
locations,the representational structure of the organization or the group in charge of making
policy and investment choices at the regional level is likely to be a critical factor in the success
of planning outcomes iachieving sustainability objectives. In addition to issues surrounding
efficiency, the institutional design of new governance models also involves tradeoffs in terms
of representation, accountability and democracy (Erkkila, 26@hnedy, 2006; Mallet,
2010).

Canadian Local Government & Regional Planning Literature

This sectionon the current state of the Canadilotal government and regional
planning literatureis divided in two partsWhereas the first part briefly summarizes the
Canadian local government structure and literature, the second part is dedicated to Canadian
regional planning more specifically. Together, both -settions help situating this
comparative analysis within th€anadian context, which resembles the American urban
context in terms of regional issues and the challenge of regional institutional arrangements, but
differs when it comes to the place held by municipalities in the federal system.

Canadian Local Governemt
Basic Facts

Similar to the Unites States where local governments are the jurisdictional
responsibility of the states, the Canadian Constitution Act assigns responsibility for
municipalities to theprovinces. However, the Canadian federal system diffeos the one

prevailing in the United States, where the intergovernmental system is conceptualized as a
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partnership between the federal government, on the one hand, and state and local governments
on the other. According to Andrew Sancton (2012:-308), two interconnected reasons
explain why Canadian municipalities are more subordinated tgrbeinces than their
American counterparts and are not treated as an equal partner on the federal stage. First,
Canadiamprovinces do not have their own Constitoi, and so Canadian municipalities have
no established form of constitutional ©protec
federation is based on the notion that collectively, provincial governments have at least an
equal status with the fedéigovernment, and that is closely related to the recognition that the
Quebec National Assembly has a speci al res
distinct society. Consequently, municipal councils in Canada are hardly ever considered on an
equalfoot as provincial legislatures (Sancton, 2012: 305; Gradtat, 1998: 8). Another
di stinctive el ement I's that Canadi an muni ci
restricted to property taxes and user charges, as they do not have acadss & income
taxes revenues (more details on the municipal funding structure as well as the federal
involvement in urban affairs are providedthe first Toronto chapter) &scton, 2012: 311,
Grahamet al, 1998: 224). Besides these differences, Camathunicipal governments are
largely similar to local governments in the United States with respect to the functions that they
carry out (zoning, local roads, water and sewer, fire protection, parks, garbage collection, etc.).
Scholarship

Because of thelagce held by local governments in the Canadian federation, there has
been a tendency in Canadian political science and policy analysis to consider municipalities as
simple purveyors of services rather than serious governing institutions. This lack of

consderation has resulted in a meager Canadian scholarship on urban governance, as well as
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a poor understanding of the nature of politics and policy making at the local level. Although
some Canadian urban scholars are fully engaged in theoretical debately @ofsndrew, P.

Filion, F. Frisken and W. Magnusson), thareno homegrown theories of local government

in Canada (Grahamt al, 1998: 119). In fact, theories of community power, particularly the
idea of pluralism and the urban regime theory, hatgroven to be useful in explaining local
political dynamics in Canada, where local business elites tend to be less involved in local
politics than in the United StatesaBton, 2011: 233). According to Cobban (2003), local
business elites are less invedl in Canadian civic affairs because: 1) Canadian municipalities
are less reliant on borrowing from local financial institutions than their American counterparts;
2) Canadian municipalities are generally prohibited from offering tax concessions to attract
business interests; and 3) most central cities in Canada have few competing suburban
municipalities, if any (Canadian regions being less fragmented).

In terms of the main debatebout urban governance in Canada, they are essentially
the same as in therlided States, aside from the debate on the role of local governments in the
Canadian federation, which is relatelhhe to Ca
prominent debatesclude: 1)thelink between local governmentsfernational forceand tte
global economic restructuring; #)e democratic nature of local governngI®) the question
surroundingvho do local governments really seraad 4)he efficiency of different structures
and management processes (Gralearal, 1998: 34). As fothe issues faced by Canadian
local governments, they are also very similar to those of their American counterparts: regional
fragmentation & sprawl, crumbling infrastructures, fiscal imbalance, downloading of
responsibilities from provincial and fedetalels (unfunded mandates), etc. (Sancton, 2012;

Grahamet al 1998; Cullingwort h, 1987) . Shence th
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Limits of Boundaries: Why Ciregions Cannot be Sedfoverning(2008), there seems to be a
consensus surrounding thegea that contemporary urban issues and local government needs
can be met without restructuring the Canadian federal system (which would invojvermag
the constitutional debate). The question now is how the federal and provincial governments
can respod to the growing needs of Canadian municipalities and address regional issues in a
way that is financially sustainable, and within their respective jurisdictional responsibilities
(again, more on this in the first Toronto chapter).

CanadianRegionalPlannng

Based on the scholarship of French, British and American philosophers of théate 19
and early 28 century, the history of Canadian urban and regional planning has the same
intellectual roots as American regional planning (Hodge & Robinson, 20DJAl8@ugh the
beginnings of formalized regional pl anning
regional planning experience had never been collated nor evaluated before the publication of
Planning Canadian RegionBy Gerald Hodge and Ira M. Raision in 2001 (Hodge &
Robinson, 2001 xi). Although the authors do not provide any explanation as to why is it the
case, it might be related to the fact that municipalities have historically been considered only
as a creature of th@ovinces, as explaineth the last suksection.

The formal bases of Canadian and American planning are similar in terms of mandate
and resources, with the exception that regional planning is the sole responsibility of the
provinces in Canada and that the Canadian federal gavemhhas historically taken a lower
profile than the federal government in the United States (Cullingworth, 1987: 463). If the
federal government want to pursue regional planning wittprogincé s t er ri t or vy,

act unilaterally and must negotiatéth the provinceor theprovinces in question (Hodge &
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Robinson, 2001: 132; Cullingworth, 1987: 466). The regional planning experience in Canada
also faces similar challenges, most importantly: 1) the inherent jurisdictional tensions between
municipalites of a same region and between levels of government; 2) a lack of coordination
among substantive areas of regional planning (land use, the environment, and the economy);
and 3) regional planning agencies being dependent upon municipalities and othertdodie
implement their plans (Hodge & Robinson, 2001: 22). Finally, the representational structures
of regional planning agencies also raise some questions in terms of accountability, because the
regional perspective is more often found to be representeel im@ibly and consistently by
the regional agencyo6s staff and the | ocal m
Bayne, 1994; Hodge & Robinson, 2001: 408).

Overall then, the question ¥¥hich institutional arrangements for regional planning
and governance can best govern regioiss@s acute and relevant in Canada than it is in the
United States. The array of solutions that are being discussed in the literature, from dissociated
tointegrate | anni ng, MAgovernmento to Agovernanceo
only to name a few, are also the same in the United States and Canada, with the exception that
the Canadian and American intergovernmental contexts are slightly differentreéssilg
policy solutions arising from this study must be considered within their respective

jurisdictional context and adapted to fit the reality of each country and region.

Institutionalism as an Analytical Approach
Institutions are rules that structigecial interaction: some are formal or legal (such as
constitutional rules) some are informal (such as cultural norms). Examples of institutions

include laws, organizationshurches, languages, and conventions (Hodgson, 2006). Social
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structures such asshory and demographics are not institutions because they do not affect the
behavior ofactorgplayersoragent s t hrough the operation of
study of the ways in which institutions structure social and political behaviorth(N&90).

The core assumption of institutionalism is that institutions are not neutral to policy outcomes.

As Peter Hall (1986) suggested, the organization of pofiaking affects the degree of power

that any one set of actors have over policy outcomes,the organizational position also

i nfl uences an afdravnidterestd. inthis way tinstitutionabféctors affsct

both the degree of pressure an actor can bring to bear on policy and the direction of that
pressureGenerally speakiy institutionalism posits thatoptical outcomes are shaped and
structured by specific actors and their position in the decisiaking process (Steinmo, 2001).

Specifically, institutionalism may refer to at least three different intellectual
approachesgach coming from a different academic discipline: sociological institutionalism,
rational choice institutionalism, and historical institutionalisthe next paragraphs briefly
presentthese three maiapproaches to institutionalisrtheir respective persptive on the
A a ¢ tarathedmain critiques of institutionalisas a theoretical framework.

Sociological Institutionalisngrows out of sociology and the study of organizations.
Rooted in the works of John E. Merganmizatomsnd hi s
the world system, and individuals (Meyer, 1977; Meyer & Rowan, 1977; Meyer, 1980),
scholars ofsociological institutionalism are interested in understandidgcation,beliefs,
values, culture and norms as institutionand showing therelationship between formal
institutions (conceived asognitive frameworksphnd the patterns of behavior and beliefs.
Sociological institutionalism posits thatstitutions are central tanderstanding the nen

rationalaspects of human behavianddefoa | i zes t he fiactorso on pur
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derivative from institutions and cultu@ nst i t uti ons defining the
preferences (Scharpf, 2000;Jepperson, 2001 Contemporary applications of sociological
institutionalism include esearch programs on globalization and international- non
governmental institutions (Boli & Thomas, 1997), as well as collective identity, sexuality and
law.

Rational Choice Institutionalism or New Institutional Econontaies its lead from
economics. Ratiwal choice scholars attempt to apply the formal logic and metfyaoise
theory)to the study of politics and history in order to uncover basic laws of political behavior
and action. Understanding or explaining outcomes are not at the center of thekchresear
agendas deductive models are employed to develop, test and refine théiorasonal choice
institutionalism, institutions are wunderstood as external constraints and incentives
structuring/determining the choices of selferested, rational acto($sebelis, 1999; North,
1990; Scheple, 1989)The Institutional Analysis and Development (IAD) Framework
developed by Elinor Ostrom (2005) falls under this categdgyived from rational choice
institutionalism (and, to a lesser extent, sociological itionalism) actor-centered
institutionalismposits that etors and their interacting choicésot institutions), are themost
proximate causes of policy responses, whereas institutional conditions, to the extent that they
can influence actor choiceare conceptualized as remote causes (Scharpf, 188i0r-
centered institutionalism features a constellation of actors whose capabilities, perceptions
preferenceand interactions vary depending on the institutional framewidré&se theories of
new insttutional economics amaost frequentlyised to develop and test hypothesesut the
impacts of institutional incentives on the organizationatisédfrest of collective and corporate

actors in national and supnational arenas of political economy suweh monetary policy,
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industrial relations and European regulation (Scharpf, 288@) more generallysed in
governancetudiesat the national level (Maynt2003)

Historical Institutionalisnoriginates from a more traditional political science. Safsola
using historical institutionalism are interested in understanding and explaining real world
events, with the assumption that political institutions structure the political process leading
those outcomes. Historical institutionalism does not posit thstitutions are the only
important variables for understanding political outcomes. Instead, institutions are
conceptualized as intervenirg structuring variableshrough which battles over interest,

ideas, and power are foughis explained by KathleenhElen and Sven Steinmo:

(é) institutions constrain and refract politics
of outcomes. Institutional analyses do not deny the broad political forces that

animate various theories of politics: class structure in Marxisoupgdynamics

in pluralism. Instead, they point to the ways that institutions structure these battles

and in doing so, influence their outcomes (1992: 3).

Institutions are thus the points of critical juncture in an historical path analysis, because
political battles are fought inside institutions and over the design of future institutions
(Steinmo, 2001)As rational choice scholars, historical institutionalists posit that institutions
provide the context in which actors define their strategies and pilnsinenterests, but they

give an even greater role to institutions in shaping politics and political history than the rational
choice institutionalists. Historical institutionalists firstkict rationality assumptions overly

confining (actors preferencewe not always rational because they also follow societally
definedrulesand probl emati ze the actorsé preferenc
that they arealsoshaped by the institutional context (and not only a function of individual

choice) Thelen & Steinmo, 1992; DiMaggio & Powell, 1991Rather than deducting

hypotheses on the basis of global assumptions, historical institutionalists generally develop

52



their hypotheses indugtly in the course of interptiag empirical data (Thelen &teinmo,
1992). Historical institutionalism has developed more of a national policy focus applied to
understand the political economy of capitalism, types of welfare state, social movements and
their popular bases, and the evolution of authoritarianisch damocracy (Katznelson &
Weingast, 2005).

A growing body of literature is focusing on explaining institutional chaKgéhleen
Thelen and her cauthors have distinguished at least four modes of institutional change:
layering, conversion, drift, and disggement (Mahoney & Thelen 2010:-156). According to
Mahoney and Thelen (2010), three factors determine the type of institutional change: the
characteristics of the political context, the characteristics of the institution, and the type of
dominant changagents. However, three issues have been repeatedly raised by authors who
applied Thelenbs theoretical framework betw
different modes introduced are not sufficiently defined; 2) the usefulness of the theory and
typology in explaining the factors and direction of institutional change is unclear; and 3) there
is a lack of attention paid to the patterns or sequences of the modes of gradual change to analyze
and explain institutional change (Van Der Heijden, 2010adufition, there are some limits to
understanding policy or i nstitutional chanc
rational choice, historical institutionalism, or sociological institutionalism) and focus (structure
or agency, endogenous or exogas variables, output or process, etc.) determines the findings
and understanding ofvhat is going on(Capano & Howlett, 2009). The importance of
understanding institutional change is not so much to show what has changed, but how, when,

and why this chargoccurred, and what it really means (Capano, 2009). In order to better
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understand the underlying mechanisms of charegearchersieed to focus on the causal
chains of explanatory variables (Van Der Heijden, 2010).

Generally speaking, institutionalismdaeen criticized for lacking explanatory power,
for its structural determinisnfor its narrow and simplistic perspective on politiasd for
harboring a certain level of theoretical and conceptual confusion (Lecours, 261t from
academic debatesm@nating from sociology, economics and political science about the
weaknesses of each variants of institutionalism and the various lwyawhich institutional
analyss should be carried tuthe shortcomings of institutional economics in addressing the
processes of regional development were pointed out by economic geographers (Gimbers
al., 2003). According to Andrew Cumbers and his emsearchers, analyses of regional
economies using the institutional economics framewaikto link social relations tdhe
realities ofuneven development and the effects of broader processes of advanced global
capitalism. Although it is not my goal here to assess this specific critique, the
acknowledgement of the role played by global economic forces iarggranal dymamics ties
back to the literature on governance and the policy fadbsmlescence of traditional formal
and hierarchical meams coping withspacial interdependence and complexitshich point to
the role that new types of institutions can play in natimgy complex urban political
environmentgRhodes, 1997; Moran, 201Bierre & Peters, 20)2

Drawing mainly from historical institutionalism but also borrowing some elements of
the 1AD framework developed by Ostrom (2005) and focusing on the powentaneists of
actors, the analytical framework and qualitative research design developed for this study
(presented in the next chapter) was developed specifically to assess the impact of institutional

change on the planning process and decision outcorhissdesign allows me tdetermine
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the extent to whickhese new institutions are better suited for addressing the complex issue of
regional sustainabilityand specifically the integration or coordination of regional

transportation and land use

In summary, the scholarship on the coordination of regional transportation and land use
planning shows that achievinigtegration will require overcoming important structural
challengesembedded in pdical and economic institutionsespeciallythe misalgnment of
responsibilities and authorities between levels of government and agencies. Téeffield
planning,political science and public administration provide insights in terms of the range of
institutional possibilities, butnly a few empirical studisareevaluating those options for the
purpose of integrating regional transportation and land use planning. The institutional
analytical frameworkdeveloped for this studpuilds abridge between the literature on
sustainability, which focuses on the put, and the scholarship on governance, which focus
on the structure and the process. In additiooking at regional sustainability from an
institutional standpoints particularly useful inexploring andunderstandinghe complex
causal chains linkingqwers, resources, actors, interests, processes and outtheeas
the theoreticalframework(presented nexstructures and simplifies the analysis of the issue
of sustainal@d urban development, the quative research desigevealsthe complex nature

of ideas, actors, interests and their relationships.
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CHAPTER 3
THEORY & METHODS

In order to understand how new institutional structures aimed at integrating regional
transportation and land use planning impact the planning process, transportationant&s
and land use decisions, a longitudinal comparative case study of two new institutional
frameworks representing opposite and extreme cases was conducted. This research compares
the case of Toronto, an instancecehtralization and the case of Clago, and instance of
governance and integration of regional transportation and planning functions at the regional
level. The following sections addrefise theoretical framewortteveloped for this studyhe
research methods, the justification for caseec@&n, the data colléon procedure and
instruments, as well dbe validation strategies and techniques used in the analysis

Theoretical Framework & Definitions

The theoretical framework developed for this study helps to analyze the chain of
institutional factors influencing planning outcomes. This new framework is an adaptation of
two models addressing the issue of collaborative governance: the model of collaborative
governance developed by Ansell & Gash (2007), and the framework for analyzing
govermmental impacts on collaborathemvironmental management developed by Ko@htz
al. (2004), which itself draws on the Institutional Analysis and Development (IAD) framework
developed by Ostrom (2005) and other prior research. This model illustr&igdre 1shows
the chains of influence among federal and state/provincial policies, the regional institutional

design, and planning outcomes. An explanation of each factor and their relationship follows.
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Figure 1
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Explaining Institutional Determinants of Sustainable Planning

Federal policieprovide constraints and opportunities for sustainable planning through
regulation and spending. Because it is the highest order of government, the federal level can
influence sate or provincial regulation and spending, the regional institutional design, and
planning outcomes. For example, the American transportation authorization bills set the
parametersfor state regulation on Metropolitan Planningg@nizations(MPOs), which
determinstheir mandate, resources and representational struthesame authorization bill
also set the parameters and criteria for the allocation of federal transportation funds to projects
selected by state governments and MP®sderal governmentsan also impact planning

outcomes directly by funding specific transportation infrastructure projects.
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State or provincial policiesalso provide constraints and opportunities through
regulation and spending, which determines the regional institution@ndasd influences
planning outcomes. The government of Ontario, for example, has passed Bill 104 creating the
Greater Toronto Transportation Authority (Metrolinx), as well asPlaees to Grow Acand
theGreenbelt Act egul at i ng | o c auke plgrmingein themegiornt Bradvinciala n d
and state governments, just like their federal counterpart, can also influence planning outcomes
directly by funding transportation projects.

The institutional design of regional planningganizationsncludes threelimensions:
the mandate, the resources, and the representational structure. The mandate refers to the role,
the mission, or the purpose of the regional organization as defined by its bylaw. The mandate
for the regional institution can be more or less braattompassing land use planning,
transportation planning, financing, and operations, as well as other tasks such as watershed
management and workforce development. The resources are the means by which the
organization can fulfill its mandate, or its ovreapacity. They include human resources,
technical capacities, financial resources, and jurisdictional powers. The representational
structure is essentially the membership or the people making the decisions within the
organization and the decisionaking process, or the means of aggregating individual
preferences into decisions. It includes group structure (division of work among committees),
appantment rules (selected by théag, elected or coopted), composition (elected or non
elected professionalsand voting rules (majority or consensus). | argue that the regional
institutional design (i.e., what the organization is supposed to do, whatio, how, and who
decides what is done, when and hasvga critical factor in explaininghe outcome of the

collaborative decisioimaking process. In the model represented in Figure 1, the regional
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institutional design and the representational structure are circled because they represent my
focus of inquiry. The collaborative processissurrod ed by an fdAexpl osi ono
is not an institutiorper se but a phase through which decisions are reached and options are
chosen among a set of possible alternatives.
Defining the Outcome: Sustainable Planning

Sustainable planning outcomes are difficult to define and evallihge.concept of
sustainable development was originally coined in 1987 by the United Nations World
Commission on Environment and Development, which defined it as a pattern of development
tha meets the need of the present generation without compromising the ability of future
generations to meet their own needs (WCED, 1987). Since this definition was offered,
academicians and practitioners have refined the notion of sustainability in waysakthe
concept applicable to a variety of policy areas. These more applicable ways of defining the
concept of sustainability recognize the need of balancing competing interests, by introducing
the triplebottom line issues of environmental stewardsagmnomic profitability, and social
equity. These conceptualizations require an analysis of the three objectives, and also the
intersection of these issues., environmerisocial (bearable), soctalconomic (equitable),
and economienvironment (viableY Tu ml i n, 201 2, Campbel |, 199c¢
perspective, definitions based on the 3Es have the advantage of providing objectives from
which measures can be derived. The objectives are broad, but they remain more practical than
the notions of dutality and future generations. However, despite the fact that definitions
based on the 3Es recognize that sustainability is a balancing act between competing interests,
it does not provide ways to navigate conflict and complementarity at the intersedtibes

environmental and social needs, the social and economic interests, and the economic and
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environmental interests (Campbell, 1996). Furthermore, they are still too broad, too elusive,
too idealistic, and too difficult to achieve (Black, 2010; Campli€I96).

Given the need for clear targets and progress measurement, as well as the importance
of considering sustainability as a process in order to achieve its objectives, | suggest the
following definition:

Sustainable planning strives farquitable, compact, transibriented development,
balanced employment and housing opportunities, affordable housing, and a balanced
travel mode split. It provides a variety of safe transportation choices while minimizing
emissions, and preserve open space, farmlamd, critical environmental areas.
Sustainable planning relies on a robust and coherent funding scheme, and is based on a
representative and inclusive planning process.

This definition of sustainable planning

tansport systemo provihekediflmwyr Blpadh anf20Db0) ,

transportationo dalv(205hgpredd tbhye Kdeefnierdiyt i on of
usedecisiooma ki ngo pr ovi dealthdisy20B). nger and co
However, thisstudyfocusesmore specificallyon the planning process and resources,
and on the coordination or integration of land use decisions and transpartagstments
Therefore, the focus falls within the framework of sustainable planning, but is not as
comprehensive. For instance, it does not include transportation policies and programs that do
not have a land use component, such as carpooling, high occupancy vehicle lanes, vehicle
efficiency standards. It also excludes land use policies that do not have a transportation
objective, such as programs tivatreasehousing affordabilityor food accessThe success of

institutional reformawill be assessed upon the dimensipresentedn Table 1.
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Table 1: Observable implications of successful reforms of regional planning institutions

Planning & Outcomes Observable implications
Planning process A reform is deemed successful if it increases
planning capacities (human, technical, financial, &
jurisdictional), improves horizontal and vertical
coordination among governments, agencies and
private sector, and increases accountability
(responsibiliy andtransparency through public
scrutiny) and democracyepresentativenesgublic
debate and deliberatian)

Transportation investments A reform is considered successful if transportatio
investment choices are consistent with land use
decisions. Fomstance, road and transit spending
directed towards designated growth areas.
Transportation investment choices (road and brid
Versus transit, expansions versus maintenance,
infrastructure for cycling and walking) are made g
to minimize vehicle usand reduce vehicle miles
traveled.

Land use decisions A reform is considered successful if land use
planning and decisiemaking are more consistent
with transportation investments and existing
transportation infrastructure. Development is
strengthened ahdirected toward existing
communities and areas where transit is already
provided. For example, growth centers or transit
hubs are designated, and the number of transit
oriented developments is increasing. Land use
policies that reduce vehicle use andaase
accessibility, such as mixed land uses and increa
density, are adopted.

Research MethodsLongitudinal Comparative Caséudy
This research is based oloagitudinalcomparative case study of two metropolitan regions
of North America Toronto, located in the southern part of gmevinceof Ontario Canada),
and Chicago, located in the northern part of the State of lllinois (USit&igs) As shown on

themap ofthe Great Lakes basin regioh North America(Figure 2), loth cities, acled in
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red, are located on a lakeshore: Toronto on the side of Lake Ontario, and Chicago on the side

of Lake Michigan.

Map 1 Great Lakes Basin (U.S. & Canada)
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Source: U.S. Army Corps of Engineers, Detroit District

Because my focus of interest is thgactof institutionalchangeon transportation and
land use decision processes and outcomes, this pamsekis selected basedpon their
variation on the independent variahle,, newinstitutional designsallowing for a maximum
of variation across both caseshile keeping other factors staldech as size, geography
proximity, and population(Flyvbjerg, 2006) Even though both regiordo shareimportant

similarities in 20052006 their provincial/state goveremt hastaken opposite pathshen
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redesigning their institutional framework of metropolitan governance for tackling the
challenge of integrating transpation and land use developmefie provincial government
of Ontario chose&entralizationwith the cration of Metrolinx and the adoption of a growth
management strategy, whereas thaesgovernment of lllinois proceededth theintegration
of regional transportation and land use planning functieite the creation ofChicago
Metropolitan Agency for Planing CMAP).

In order to assess thmpacts of new institutionand planning organizatioramed at
integrating transportation and land use planning at a regional lsealeggnalyzinghechanges
in theplannirg process and decision outcomes over titn&ngitudinal research designs, or
the ndbfef er@ research design, is particularly
& Bennet, 26a05%)e.r OA dfiebseifgonr,e or pat hway anal ysi
junctur es 0, ignficant greamge. Brhdy & dCblliersdefine critical junctures as
specific historical periods in which particular political choices strongly dispose a given case to
follow one path of change, and not others. Critical juncture can alternatively be viewed as
involving a high degree of agency, or strong structural determinism (Brady & Collier, 2010).
Procesdracing is also useful in theory development, as it helps identify the interactions among
the variables (George & Bennett, 2005). In order to determinasiitutional changes
represent, in fact, critical junctures, | need to focus on the chain of causation and the evolution
of decisiondefore and after the reforms

Although chta availabiity and previous knowledgelayeda role in case selectipthe fact
that an institutional reform of opposite nature was implemented in both metropolitan areas, in
a oneyear interval (Chicago in 2005 and Toronto in 2006), and for the same purpose, was the

main driver for the selection of Toronto and Chicagbe regional institutional design, the
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study variable, is extremely high in terms adntralizationin the case of Toronto, and
extremely low in the case of Chicago (Van Evra, 1997).

The studyof two opposite cases in two different countriese in Canadane in the
United States, also contribgtéo the comparative literature on regional policymaking in
Canada and the U.S., amdportant dyad in comparative federalism due to their economic
integration and becausieeir similar social, demographic, and urstructures (Brown, 2012).
In Metropolitan Governance Revisited: American/Canadian Intergovernmental Perspectives
Rot hbaltt & Sancton (1998) notes that Cana
centralized and controlled by tpeovinces (as in the casof Toronto), and that the American
regional system is more decentralized and locally controlled (as in the case of Chicago). They
conclude that despite these differences, Canadian and American metropolitan regions converge
in a number of ways: market entation, diversity, intergovernmental relations, and
intermunicipal competition. This pattern of similarity despite differences in regional
governance leads to thinking that metropolitan governance structure does not matter for
regional development, becsi metropolitan systems are too weak to shape urban outcomes
(Foster, 2000). This statement contrasts with more recent literature on collaboration and
regional governance, which point directly to regional institutional design as a critical variable
(Pierre& Peters, 2012; Innest al, 2011). Studying the impact of two recent structural reforms
will add to this conversation on the similarities and differences between Canadian and
American intergovernmental systems and the importance of governing insstistiorgional

sustainability.
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Presentation of the Cases
Toronto and ChicagoTwo New hstitutions,Opposite & Extreme Cases

The data presented imable 2 expresseshe extent of sprawl and institutional
fragmentation in bdt regionsshowingthat both cities have similar populatisines territory,
and population density, although Chicago is a little bit bigger, denser and more populous. The
most important difference is the extent to which the cities are institutionally fragmented, or,
simply put, the number of municipalities in metropolitan regions. In fact, there are 26
municipalities and four regional municipalities in the GTHA, compared to 284 municipalities
and seven counties in the region under the jurisdiction of CMAP. Moreover,ghapon of
Toronto living in the city itself represents 40% of the total population, whereas Chicagoans
living within the city boundaries represent 31% of the total regional population.

The satellite views presented in Figures 3 arltldtrate this ex¢nsion of both urban
perimeters that go well beyond the municipal boundaries of Toronto and Chmagmg
regional transportation and land use planning all more impoAdmmief history of institutional
reforms followsi a more thorough institutionaldtory of each region is presented in Chapters

4 and 6.
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Table 2 Toronto and Chicago inumbers

Toronto Chicago
Toronto - Toronto i Chicago- Chicago-
City GTHA City Metro

Land Ared 630 km? 8 262 km?2 606 km? 10 544 km?
Population 2615060 | 6574140 | 2714856 8 638 474
Population density 4 149/km2 796/km? 4 480/km? 819/km2
Pop. City/Pop. Metro 40% 31%
Number of municipalities 26 284
Number of regional 4 7
municipalities (Ont.) or
counties (1ll.)®
Note: Data for metropolitan regiopgrtain to the territory covered by regional plannin
agencies of both regions, i.e., Metrolinx for the Greater Toronto and Hamilton Area
CMAP for metropolitan Chicago.

4 Toronto: Statistics Canada. 2012. Toronto, Ontario (Code 3520) and Ontario (Code 35)Gidas Profile.
2011 Census. Statistics Canada Catalogue r818&WE. Ottawa. Released October 24, 2012.
http://www12.statcan.gc.ca/censiezensement/2011/dpd/prof/index.cfm?Lang=EChicagoi Metro: CMAP.
2005 Land Use Inventory{On line] http://www.cmap.illinois.gov/landiseinventory.
5 Toronto in 2011: Statistics Canada. 2012. Toronto, Ontario (Code 3520) and Ontario (Code 35) (table).
Census Profile. 2011 Census. Statistics Canada Catalogue-83b6-38VE. Ottawa. Released October 24,
2012.http://www12.statcan.gc.ca/censieensement/2011/gpd/prof/index.cfm?Lang=EChicagoi City in
2010: "U.S. Census Bureau Delivers lllinois' 2010 Census Population Totals, Including First Look at Race and
Hispanic Origin Data for Legislative Redistricting". U.S. Census Bureau. Chiddgtro in 2010: CMAP. [On
line] http://www.cmap.illinois.gov/populaticforecast
6 Toronto: Statistics Caatla. 2012. Toronto, Ontario (Code 3520) and Ontario (Code 35) (table). Census Profile.
2011 Census. Statistics Canada Catalogue r818&WE. Ottawa. Released October 24, 2012.
http://www12.statcan.gc.ca/censiexensement/2011/dpd/prof/index.cfm?Lang=E
" Toronto: Metrolinx. 2008The Big Move[On ling]
http://www.metrolinx.com/thebigmove/Docs/big_move/081059 MetroLinx_TheBigMoveFR_V3 SM.pdf
8 Toronto: Metrolinx. 2008The Big Move[On ling]
http:/Avww.metrolinx.com/thebigmove/Docs/big_move/081059 MetroLinx_TheBigMoveFR_V3 SM.pdf
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http://www.cmap.illinois.gov/land-use-inventory
http://www12.statcan.gc.ca/census-recensement/2011/dp-pd/prof/index.cfm?Lang=E
http://www.cmap.illinois.gov/population-forecast
http://www12.statcan.gc.ca/census-recensement/2011/dp-pd/prof/index.cfm?Lang=E
http://www.metrolinx.com/thebigmove/Docs/big_move/081059_MetroLinx_TheBigMoveFR_V3_SM.pdf
http://www.metrolinx.com/thebigmove/Docs/big_move/081059_MetroLinx_TheBigMoveFR_V3_SM.pdf

Toronto metropolitan region, the largest and most populous wdggon of Canada,
runs around the western end of Lake Ontario, taking the shape of a horseshoe (hence the name
Golden Horseshoe) (see FigujeBhe Greater Toronto and Hamilton Area (GTHA) comprises
two singletier municipalities, Toronto and Hamilton, all as four regional municipalities,

i.e.,Durham, Halton, Peel and York, and their associated 24 {baremunicipalities.

Map 2 Satelliteview of Greater Toronto & Hamilton Area (GTHA)
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Chicago metropolitanegion, the third most populous in the United States, is located
on the southwestern skeoof Lake Michigan (see Figurg.4rhe region under the jurisdiction
of the MPO (CMAP) includes seven countiegge., Cook, DuPage, Kane, Kendall, Lake,

McHenry and Wi, totaling 284 municipalities. However, the boundaries of Chicago
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Metropolitan Statistical Area include a portion of northwest Indiana that is not under CMAP
jurisdiction. This southwestern region of Chicago, which includes Gary (Indiana) and 40 other
cities and towns, is governed by a different MPO, the Northwestern Indiana Regional Planning

Commission.
Map 3 Satellite view of Chicago Metropolitan Area
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Although Toronto and Chicago shasieilaritiesin terms ofgeography and population
size and densityeach city recentlgreatech new regional planning agenegry different from
one anothermreflecting the attempts of provincial and stgd&ernmentso tackle the planning
challenge in both regions.

In Torontqg the Greater Toronto Transportation Authoritjor Metrolinx) was
established in 2006 by the government of Ontario to coordinate transportation planning in the

GTHA. Thecreation of Metrolinxwvasthe transportation piece of a broader strategy launched
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by the provincial government to manage demographic and employment growth in the region
which included the adoption of two pieces of legislation:Gneenbelt Acand thePlaces to
Grow Actin 2005 The Greenbelt Acteand its associate@reenbelt Plarprovide permanent
protection to approximately 1.8 million acres of agricultural and ecologically sensitive land
surrounding Torontods metropol it éoverameata, wh e
of Ontario, 2005a)Complementinghe Greenbelt Actthe Placeto Grow Actallows the
provincial government to identify regional growth centers that will allowttier mixing of
residential and employment uses andreasingpopulationdensity to a transsupportive
level, thusmanaging the regional growth of an estted 100,000 to 200,000 new residents per
year (Government of Ontario, 2005b)he Growth Plan for the Greater Golden Horseshoe
the first Growth Plan of the gernment of Ontario (2006), relies strict regulation to achieve
its development control objectives, such as the requirement that all municipalities direct 40%
of their residential growth in existing builp area by 2015 (Filion, 2007).

Metrolinx is a crown agency under the pur
Its mandate consists of: 1) operating GO Transit, the commuter bus and rail system; 2)
implementing the regional light rail system and the airport rail service, then rearson
Express; and 3) coordinating planning and fare integration for all transit services in the GTHA
with the introduction of the PRESTO fare cawlhen it was created in 2006, its board of
directors was compriseaf local elected officials. Metrolinx s ~ Bocoraposition was changed
after the adoption of thregional transportation plath€ Big Movg, in theGreater Toronto
and Hamilton Area Transit Implementation Aaft 2009 (Government of Ontario, 2000
Elected officials were replaced by neteced membes appointed by the Minister of

Transportationrepresenting various sectors: banking, finance, legal, transportation and land
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use planning, and grassroots organizations, while ensuring a geographic representation.
According to the provincial govement at the time, thpurpose of this transition from an
electedtoance | ect ed board was to separate the pla
order to ensure that elected officials adhered to the plan, and to facilitate its implementation
(more a thisin Chapters 4 and)5

In Chicagq the state government of lllinoisnerged operations of the former
transportation planning commission (Chicago Area Transportation SEAYS) and the land
use planning commission (Northeastern lllinois Planning CommissiifC) in 2005, to
create a single organization responsible domprehensive regional planning, the Chicago
Metropolitan Agency for Planning (CMAPWhi ch al so acts as the
institutional reform was the result of a twear lobbying campaign instigated by a regional
nonprofit organization represengnthe business community, Chicago Metropolis 2020,
which orchestrated a media campaign, built
assembly, found legislative sponsors, and drafted the legislation that was adopted unanimously
by the lllinoisGeneral Assembly.

As defined in its statute, CMAP is a unit of government created by the state of Illinois.

Its purpose is to plan for the most effective public and private investments in the region and to
better integrate plans for land use and transportalts mandate is torpvide a policy
framework under which allegional plans are developedocdinate regional transportation
and land usplanning, anddentifyand promote regional priorities (lllinois General Assembly,
2005). Because it also acts the MPO for the region, CMAP is also responsible for
programming transportation dollars through tldevelopment offederally mandated

documents, such as theng-RangeTransportation PlafLRTP) and the Transportation
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Improvement Prograr{TIP). CMAP does not have authority over land use and zoning, which
remain under municipal jurisdiction. It alstbes not have control over the three transit
operators whose services are theoretically coordinated bfRelgeonal Transit Authority
(RTA). CMAP is led by d5-member board of directors: 5 members from the City of Chicago,
appointed by the mayor; 5 from suburban Cook, appointed by the mayor with the County board
president; and then 5 jointly in the collar counties appointed by the County board chair and the
Councils of mayors. About half of members are mayors, a couple of them are former elected
officials, and the rest are from the business and the civic commAlsty.resolutions require
12 out of 15 votes to pass. The board composition and the voting esdermotivated by a
desire to foster collaboration and consensus, which the creation of the organization originated
from. CMA P 0 s -ramge ramprehensive regional plaGO to 204Q was adopted
unanimously by its members in 2009

The reasoning behind thefeems in Toronto and Chicago had a similar purpose: to
bring rationality and coherence in the regional transportation and land use planning process.
However, both regions have taken opposite paths in terms of redesigning their institutional
framework of mé&opolitan governance for tackling the challenge of integrating transportation
and land use development: the provincial government of Ordpténl forcentralizationwith
the creation of Metrolinx and the adoption of a growth management strategy, whersiate
government of lllinois proceedead merge the regional transportation planning commission
and the regional land use planning commission into a single metropolitan agency for planning
The next paragraphs compare the distribution of mandatescavetgpamong governments

and authorities before and after tleforms, summarized in Tables 3 ahd
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In Torontq transportation infrastructure decisions, prior to Metrolinx, were made by
the Toronto Transit Commission (TTC), the City of Torontiee Ontario Ministry of
Transportationjnvolving other actors such adetro Toronto planning bodies, the Ontario
Municipal Boardand, since it began providing subway captiast funding in 2007, the
Government of Canada. Decisions surrounding subwaycongct i on, mor e speci
been highly contentious and influenced as much by ideology anthteeHst as by rational
calcul atioretal (M26D8nakRJ, a process deascri bed
2009: 177). Toronto transit dems-making was then labeled as disjointed and anarchic,
piecemeal and political (Boudreat al, 2009). In terms of land use, there was no regional
planning body after the amalgamation, in 1998, of the six cities part of Metro Tbronto
Planning decisionvere made by local governments and overseen by the Ontario Municipal
Board(OMB), an armdength regulatory body established by Bievince Since the adoption
of theGreenbelt ActthePlaces to Grow Acind Metrolinx in20052 0 06, | ocal govel
Transportation Master Plans and Officidhfs(transportation planninga land use planning
documents) have to conform to therovinced s policy r eshqanti thee ment s
Arational i zat i o ncéntrdiizatoonrégmraldransportateon dlaomy isrunderf
the responsibility of a provincial agency, and regional land use planning is overseen by a
system of conformity. In fact, both regional transportation and land use planning is organized

under the provincial consistency scheme: Big Move the regional transportation plan,

% Toronto underwent a series of amalgamations. In 1954, the City of Toronto was federated into a regional
government called Metro Toronto, which also encompassed founrsiawree villages, and five townships. In
1967, the seven smallest municipalities of Metro Toronto were merged into their larger neighbor, for a total of
six. In 1998, the six municipalities were amalgamated into the new City of Toronto, and Metro Twasnto
dissolved. This series of mergers explains why the Greater Toronto and Hamilton Area is comprised today of
only 24 municipalities and 4 regional municipalities. However, because of its large size, the City of Toronto
experiences internal power fragntation (Horak & Young, 2012).
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complements the&srowth Plan for the Greater Golden Horseshdbe regional gnath
management plan, and local Transportation Master Plans and Offanal fave to conform
to both regional policies. In terms of leaderships theProvince especially the Premier, the
Minister of Transportation and the Cabinet, who are the deemakers in terms of
transportation funding (through ildoveOntario 2020a $17.5 billion investment plan), with
Metrolinx playing a planning anadvisory role (Macdonaldt al, 2013). In terms of regional
l and use ©planning, the growth strategy I S
Infrastructure, but implemented locally Imunicipalities through their Official I&n. The
rationale was thathis reform would help sustaining a robust economy, use the land and
resources efficiently, and promote a healthy environment.

In Chicagq prior to the creation of CMAP, regional transportation planning was under
the purview of the previous MPO, tihicago Area Transportation Study (CAT8hereas
land use planning was conducted by Wetheastern lllinois Planning Commission (NIPC)
The early planning works of CATS in the ri®50s and early 1960s were described as a
model of rational, apoliticallanning based on highly technical studies. However, CATS had
no operating responsibility or implementing power, and so the sponsoring agencies (city,
county, state and federal governments) had control over what projects were being constructed.
In the firstyears of CATS (before the 1962 Highway Act was adopted and CATS designated
as the MPO), the sponsoring agencies were represented on the Policy Committee board and
approved CATS plans, but the Committee had no legal status and agencies were not committed
to follow them (Black, 1990). NIPC, a stagstablished agency, was responsible for regional
land use planning but had no authority over local governments. The City of Chicago had a

prominent role in transportation planning and was able to dominate thdaagkthe state
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|l egi sl ature until the early 19906s, when t
in the 1994 election (Hamilton, 2002). In terms of land use, it was solely the responsibility of
local governments with NIPC having no powérke need to address sprawlisgvelopment

and the need for a singliategrated land use and regional transportation plan with an agency
having implementation authority provided the impetus for the creation of CMAP (Hamilton,
2002). Although CMAP was notrgnted land use powers and have limited implementation
authority, its mandate is to integrate transportation and land use planning at the regional level,
thus being an example of integratior@dional transportation and land use planfiumgtions

at theregional level

Both provincial and state governments attempted to rationalize the regional planning

process and coordinate transportation and land use decisions using two opposite strategies.

Understanding the changes in the regional institutional desig@suring their impact on
planning outcomes, and assessing the relative efficienayemtralizationand functional
integraton of structures in achieving sustainabl&comes will inform future reformers and

contribute to bridging scholarships on susaility and multilevel governance.
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Table 3 Institutional $ructures in Toronto & Chicago (before & aftefarmg

Toronto

Chicago

TTC, Toronto & Ontario

Metrolinx

CTA CATS & NIPC

CMAP

History Toronto Transit Commission (TTC),th¢ Pr ovi nci al agency Chicago Area Transportation Study| The State merged the Chicago Ared
City of Toronto, the government of Transportation Aut h (CATS)formedin 1955 as an ad hg Transportation Study (CATS) and
Ontario, the Ontario Municipal &@rd created in 2006. Part of a thrpart public agency for preparing the first| the Northeastern lllinois Planning
(OMB), Metro Toronto approach for growth and sustainable LRTP Commission (NIPC) to form the
prosperity (alongside Greenbelt and Grow Northeastern lllinois Planning Chicago Metropolitan Agency for
Plan) Commission (NIPC) created ir®37, | Planning (CMAP) in 2005.
abolished in 2007
Mandate TTC, City of Toronto, government of Lead the coordination, planning, financing CATS was the MPO, responsible fo| Regional transportation and land ug
Ontario all made regional transit and development of an ieated multi transportation planning planning. Also serve as the MPO fo
investments modal transportation network for the the region.
GTHA. Taking a regional approach, NIPC was the land use planning
Metro Toronto was responsible for Metrolinx brings together theérovince commission
regional land use planning municipalities and transit authorities to
produce longerm economically and
Ontario Municipal Board overseen loca environmentally sustainable transportatior
transportation and land use decisions | solutions
Authority TTC, City of Toronto and Ontario 3 operating companies CATS allocated its portion of federa] Allocates federal transportation
shared transportatidonding authority | GO Transit (merged in 2009) regional transportation funds funding.
transit
Land use authority is a local Union Pearson Express (2010) rail servicg NIPC had no land use authority No land use authority
government 6s pr er ( toairport
OMB6s approval Presto Fare Card (2011) electroféace card
available on 8 transit agencies in GTHA
No land use authority
Decision Varied Board of directors (15) The City of Chicago played the Board of directors (15)
. Political proces$ whomever controlled | Professional/managerial leadership role 5 members from the City of Chicag
making the funding and the political process | Appointed by the minister of transportatio appointed by the mayor
structure controlled what projects should be builf Representing business, firze, 5 from sulurban Cook, appointed b

and where

architecture, economic development.

Elected officials are not eligible to be a

director.
Executive group (14)

the mayor with the County board
president

5 jointly in the Collar @unties by
the county board share and the
councils of mayors.

Members are mayors, former electe
officials, and business and civic
community.
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Table 4 Federal structures of authority for transportation & land use planriteg {aforms)

Toronto Chicago
(Centralization) (Centralization of planning
functions)

Federal

Transportation & infrastructure
funding,

no sustainability or
environmental criteria

Transportation, infrastructure &
land use planning funding tied to
criteria

Province/State

MoveOntario 202@2006)
($17.5billion, 2/3 funded by the
Province

Green Belt Ac{2005)

Places to Grow Aat2005)

Incongstent transportation funding
Ranges from 0% in 2005, 2007,
2008 and 2009 to 500 million $ in
2010

No law or program regarding land
use planning

Regional Metrolinx (2006) transit only, | CMAP (2005) transportation and
controlled by thdrovince land use, controlled by the region.
RTP:Big Move(2008) RTP:Go to 20402009)

Local 7 counties, 22 municipalities | 6 counties, 284 municipalities

Land use authority, provincial
requirements

Land use authority, no state
requirements

This studyis based on senstructured interviews, policy documengsyblished and
unpublished literature, angpending and planning decisions. The aim ofrésearchs to
assesthe impacts of the new institutions the planningprocesses amngecisionoutcomes. In
the interviews, espondentavere asked about their general perception of changethe
decisionmaking procesbrought by the new institutigas well asransportation spending and

land use planning decisionsfbreand aftethe creation of the organizatiqiseeAppendix C:

Data Colection Procedure & Instruments

Interview Protocol).

Thirty (30) respondentsererecruited: 15 from Toronto, and 15 from Chicago. Initial
respondentsverei dent i fi ed i n

further ones werglentified by referral. Respondem®rerecruited via email (see Appendix

Ma 'y

2014 by
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A: Recruitment email) andby phone. The respondentsa 1 nst
similar (if not identical) distribution, representing each level of government and institutional
actor: federalprovincdstate, municipal (center and suburban), metropolitan authorities, transit
operators, and business & nprofit.

Respondentsvere either administrative personnel or executives participating in the
selection of transportation investments and/or land use development and/or regional long
range, comprehensive planning. Thegreinvolved in (or knowledgeablabou) regional
transportatbn and land use planning decisioraking processs both before and after the
institutional reforms (before and after 2006 in Toronto and 2005 in Chicago). Individuals who
did not haveprofessional ties with Metrolinx in Toronto and CMAP in Chicagweexduded.

Respondentwereinterviewedonly one time during the montle$ Juneand July2014.
Semistructured interviewdasted approximately 60 minutes. ok approximatelyeight
weeks (Mayto June 2014 to enroll all subjects. The interviem®rerecorded and transcribed
in the Summer andafl 2014.

Validation & Techniques Used in the Analysis

Each transcription waanalyzed using th&able of indicators presented in the Coding
Report (see Appendix Eand the qualitative data analysis software QDA Mirfeolicy
documents (regional transportation and land use plans, plan tamaJyarogram evaluation,
etc.),spending and planning decisigmesearch reports and academic literature on the specific
casesverealsousedto fill gaps and validate informatiagiven by respondents. Tlamalysis of
the process of ingtutional transformationand theassessment of the impadf institutional
changeon sustainability outcomeare thus basedon triangulation, i.e.t he r esponde

perception of change, thmiblished and unpublished literatues well as the evolution of the
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planning processes, transportation investments and land use decisions before, during, and after
the implementation of the structural refoririangulation allows to validate the responde s 6
statements by observing what is happening in rediggin, nore information on the coding
process is presented in t@@ding Report and Aggregated Results from Intervidppendix

E).
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CHAPTER 4:
TORONTO PART [: HISTORY OF REGIONAL GOVERNANCE & REORM

In 20052 0 0 6 , Ont ariobs government, l ed by F
perhaps the most ambitious reform of regi on
history by deploying a strategy to manage growth (comprised of two pieces of legisia¢
GreenbeltAct and thePlaces to Growth Actand their associated plans) and by creating a
regional transportation agency, Metrol inx,
economic powerhouse and one of the faggestving urban regions in NortAmerica. The
overall goals of the reform were to address the congestion issue in and around Toronto, manage
the anticipated population and employment growth, and reinvest in the crumbling
transportation infrastructures. This chapter provides an ovenfidhe dactors leading to the
adoption of the reform, as well as a detailed explanation of the three pieces of legislation
included in the reform.

The chapter is divided into three sections. The first section recounts the recent history
of political institutions, urban development, and regional transportation in Toronto. The second
section presents the reforper se (including the Greenbelt Act the Growth Plan and
Metrolinx Ac), as well as the administration and enforcement of their dispositions. Fihally,
third section presents the theoretical implications of the reform for each level of government

and stakeholders, and summarizes the changes in the institutional framework.
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Recent History of Political Institutions, Urban Development &
Regional Trasportation

This section highlights the elements of recent history that explain the adoption of the
20052006 institutional reform in Toronto. The three elements of the reform, namely the
Growth Plan for the Greater Golden HorseshtheeGreenbelt PlarandMetrolinx, are rooted
in the demographic, economic, infrastructural and political context described below. This
historical narrative of the adoption of the 2€0® 06 r ef or m, based on r e:
and supplemented by various reports and adjdk thus selective, rather than exhaustive, as
it only touches on the contextual elements directly related to the reform.

When asked about the motivations behind the ZW# reform that introduced a
legislative growth management strategy and a new regional transportation agency, respondents
unanimously pointed to the recent demographic and economic growth, in additiemteth
for a coordinated regional planning strategy and reinvestment in transportation infrastructures,
especially transit. While doing so, they recounted the economic trends, the patterns of urban
development, the work of various commissions, taskforcesdking groups, the changes of
government and policy shifts, as well as the series of governance restructuring that led to the
situation we have today. They also provided a fair amount of background related to the
provincial involvement in municipal aff@ and transit investments. The uncontrolled growth,
infrastructure needs and the political gridlock identified by the respondents as the roots of the
reform are also well documented (see Addie [2010], Frisken [2001], Keil & Boudreau [2005],
and Keil & Young [2008]).

In short the adoption of th&reenbelt Plarand theGrowth Planis the culmination of

various attempts by the provincial government to curb sprawling urban development and help
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municipalities manage the provision of infrastructures. AgHercreation of a new regional
transportation agency, Metrolinx, it is responding to the need for a regional transportation
planning strategy and the desire of the provincial government to regain some control or
influence over regional transportation afgears of disinvestment in transit. All three elements

of the reform are also trying to overcome the fact that there is no regional governing body for
managing crosboundary issues related to land use, transportation and infrastructures. The
following paiagraphs present the factors that prompted the-2006 reform: the need for a
regional planning strategy and a regional governing body; growth pressures and previous
attempts to manage them; ahe need for a regional transportation stra@gy renvesmens

in transportation infrastructure§he timeline of documents and eventalfle 5 helps
following the historical narrative by tracking the succession of provincial governments (left of
the timeline), the organizations set up byRmevinceto manageéhe Toronto region (center of

the timeline), and the important documents, reports, and events (right of the timeline).
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Table 5 Timeline of dcuments andwents

TIMELINE OF DOCUMENTS AND EVENTS

Progressive
Conservative
(majority)

Progressive
Conservative
(minority)

Progressive
Conservative
(majority)

Liberal (minority)
Liberal (majority)

NDP
(majority)

Progressive

Conservative
(majority)

Liberal (majority)

Source:Excerpted from White (2007)

Toronto and
Suburban
Planning
Board

Metropolitan
Toronto
Planning
Board

Office of
the Greater
Toronto Area

Greater Toronto
Services Board

Smart Growth
Secretariat

1943

1946

1954

1959

196.

(9

1966
1967

1970
1971

1974

1977

1983

1990
1992
1993
1994

1996

1998

“The Master Plan for the City of Toronto and Environs

Provincial Planning Act

Creation of the Municipality of Metropolitan Toronto

“Official Plan of the Metropolitan Toronto Planning Area”

Establishment of the Metropolitan Toronto and Area Transportation Study (MTARTS)

I’Design for Development” statement
Metropolitan Plan for the Metropolitan Toronto Planning Area”
“Choices for a Growing Region”

“Design for Development: The Toronto-Centred Region”

Creation of the Regional Municipality of York; Cancellation of the Spadina Expresswa

Creation of the Regional Municipalities of Halton, Durham, and Peel; COLUC Report

“Report of the Planning Act Review Committee”

Amendment of the Planning Act

“Greater Toronto Area Urban Structures Concepts Study”

LRegeneration," report of the Royal Commission on the Future of the Toronto Waterfrc

ISpace for All: Options for a Greater Toronto Greenlands Strategy”

“New Planning for Ontario,’ report of the Commission on Planning and Development

Amendment of the Planning Act
Amendment of the Planning Act; “Report of the GTA Task Force” (Golden Report)

Toronto amalgamation

Creation of the Smart Growth Panels; Oak Ridges Moraine Conservation Plan
“Shape the Future,’final report of the Central Ontario Smart Growth Panel

Greenbelt Plan
Growth Plan for the Greater Golden Horseshoe
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The Need for A Regional Planning Straté&gy
A Regional Governing Body
Torontohas a long history of urban reforms and city boundaries were often changed in
response to the economic and demographic realities of the region. Municipal amalgamation
and restructuration have always been enacted unilaterally by the provincial govetmahent t
does not face any legal or consiitud n a | i mpedi mermtme( swdle oas wh
restructuring local governments. In fact, the Toronto case has once been the proof that
muni ci pal reorgani zation was possd0@i5a3).igi ver
The modern wave of reorganization began in 1954 with the creation of what was called
AMetropolitan Torontoo, a federated form of
suburban municipalities. Then other city mergers and reorganizationgastewtably in
1967, 1974 and 1983, before the last amalgamation of 1998 which replaced iter two
governance structure of Metropolf Toronto Tor on
metropolitan area is now commonly referred to as the Greater Toront¢GW¥&a, comprised
of the Megacity of Toronto and four regional municipalities. Administratively, the region is
also referred to as the Greater Toronto and Hamilton Area (GTHA), which also include the

City of Hamilton(seeMap 4.

10 For a thorough history of modern regional reorganization and an assessment of its implications on policy
issues, see Frisken (2001).
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Map 4 Jurisdictions ircluded in the Greater Toronto and Hamilton Area
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The GTHA is comprised of two singteer municipalities (Toronto and Hamilton), and
four regional municipalities (Durham, Halton, Peel and York), including thelo®ér-tier
municipalities. Note that the GTHA also represents the geographical area under the jurisdiction

of Metrolinx, the new provincial agency for regional transportation (more on this later).
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Prior to the 2002006 reform, there was n@THA-level institutional structureor
mechanismn place to manage thgrowth and transportation in the region, and the latest
attempt to achieve regional cooperation had been unsucc&dsiirecent phase in history
goes back to 1996, when the Report of the GTA Taske (Golden Report), set up by the
provincial government of Bob Rae in 1995 to look at the economic competitiveness of the
region, recommended replacing Metropolitan Toronto and the four regional municipalities
with a single Greater Toronto Council hayithe authority to make and implement regional
policies (GTA Task Force, 199@jowever, because the new supegion would become a
direct competitoiof the Provinceand because of a change in provincial leadeyshg new
governmenbf Mike Harrisimposd the Megacity of Torontas we know it todaykept the
four surroundingegions,andcreated the Greater Toronto Services Bd&®@SB) in 1999
rather than implementing the Task Force proposal of creating agien with extensive
powersover planningand the provision of regional serviog$odge & Robinson, 2001: 354
355; Interview?).

The GTSB, comprised of all mayors and regional chairs, was set up to coordinate
transportation and rural planning in the GTA. Constitutionally weak, undextlingith no
direct elections, no clear mandate, and no taxing powers, the GTSB was disbanded on the last
day of 2001 (and thus only lasted for about two years) (Hodge & Robinson, 2001; Keil &
Boudreau, 2005; Keil & Young, 2008; Interview 12). In additionbeing powerless and

Afcumber someo, t he GTSB was al so under mi ned

3t

sabotagedo the organization with the fear |
notably by lobbying the provincial government for its dismanéat (Interview 13). In fact,

although the provincial government did not consider the GTSB as a level of government, the
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Minister of Municipal Affairs did indicated, at the time of its announcement, that it could
evolve into a regional government over dwurse of its first decade (Hodge & Robinson,
2001: 354) Although the exact reasons why the provincial government shut down the GTSB
remain unclear (White, 2007: 40), the following quotations describe the lack of cooperation
among board members and thengdexities of inteiregional competition that contributed to

GTSBO6s abolition:

The regional municipalities politically felt threatened that the Greater Toronto Services
Board was being set up as a regional government in waiting to replace them. &q, | thi
politically, that made things very, very difficult to get cooperation because they felt a
competition. Whereas Me t r orhandate i§ solely transportation, and so, you know,
there's no suggestion that Metrolinx would get into any other service #retthe

municipalities are involved i{Interview5)

There was a fight betwedthe mayor of Mississauga, the second largest municipality in
the region, after Torontand the regional governments, and it was a fight for control of
regional planning, andthe mayor of Mississauga§aw the regional governments as
interfering too much in local matters. So what happened was Mississauga and Toronto got
together, becausghey] thought philosophically, that you couldn't plan transportation
without planning and growttihey had to come together. So [thagked théProvinceto

give the Greater Toronto Séces Board...so [theygot through the Greater Toronto
Services Board tgive it the power of regional plamg for the region. The regional chairs
voted against that and lobbied fevinceand that caused the end of the Greater Toronto
Services Board. So it was really a fight oveho decides planning issuéhe suburban
mayors didn't want the region to...there was agxisting tension between regional
governments and local. At the end, the Greater Toronto Services Board was on top of that,
so the local mayors are actually supportive of hguimoader planning. | guesthé
suburban mayorgjaw[the GTSB]as a way to weaken the regions, because there was a
historic fight between the region of Peel and Mississauga, and that kind of thing. So there's
another level of...at that time, there was almost three governmenty.lddale was the

local government, the regional government, and the Greater Toronto Services Board, even
though it was only really doing transportation planning. | think the second reason probably
was regarding the point where we were going to make reconatiens to thérovince

that they needed to invest very significant money, and they didn't wgtaterview 9)
Toront oods amal gamati on, whil e strengther
cooperation because its size and power added to suburbarnanspicthe Megacity and its
motives (Frisken, 2001: 535; Hodge & Robinson, 2001: 354). As a result, the regions and
municipalities were found to be | argely <cau

under the auspices of the GTSB, although there apparently making decisions and making
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progress on some policy issues (Purcell in Keil & Young, 2008; Interview 5). Given these
intracregional tensions, therovinceultimately abandoned the idea of regional cooperation,
took over the mandate of dewping a regional growth management strategy, and created an
a r rdéngth transportation agency.

With no regional governing body since the abandonment of the GTSB in 2001, the new
provincial government of Dalton McGuinty, elected in 2003eveluated theoptions for
regional governance early in its mandate. But then again, if the regions and municipalities were
feeling threatened by the GTSB back in 12981, the provincial government was also feeling

threatened by the idea of a regional government:

(...) but the growth ultimately became bigger than the regions, so the regional governments
were not adequately sized to deal with growth pressures. Bodbiece in thinking about

what it might do, | think looked at a number of solutions, | think the aisithe most
elegant simplest solution to dealing with this would have been to set up a super region, in
other words amalgamate all of the regions in the Greater Toronto Hamilton Area, and
continue to have a twier system, we have lowgier municipalites reporting as part of

a single super region, which would be responsible for services, which had spillover effects.
(...) but I think that politically, thérovincelooked at that and realized that in many
respects, this would be a level of governmentaat as big as therovince They would

have created an instant rival that would have been very difficult to contend with
politically. But | think that simple, elegant option was removed from the table, and so then
the question was if we're not going to dathat way, how are we going to do it?

(Interview13)
This fear of the provincial government that Bvevincecould be run by a tepowerful
Toronto superegion is nothing new to the provinciagional dynamic (Pearson, 1975).
Faced with the risk of seeing tReovinceled by a regional government and the failure of the
GTSB to achieve regional cooperation, the provincial government then became the substitute

for a regional governance structure (Intens@& 10).

11 There has even been a proposal to make the Torontregityn a separaterovince The idea dates back to
1948 but resurfaces every decade or so (Hodge & Robinson, 2001: 355).
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The provineal (liberal) government Premier Dalton McGuinty, who was also
ienamoredo of the | iberal gover nntethusoptech Br i t
for a legislative growth management strategy (Gneenbelt Plarand theGrowth Plar) and a
regionaltransportation agency under its purview (Metrolinx) when looking at governance
options for managing the region (Interview 9). However, the underlying motives for needing
an institutional framework for regional planning are rooted is the continuous geowith
sprawling urban development of the region, as well as its economic competitiveness that called
for reinvestments in transportation infrastructures.

Growth Pressures and Previous Attempts to Manage Them

As mentioned previously, the GTHA is the economawverhouse of Ontario (and
Canada)gener ating about 20% of Canadads GDP an
40% of Canadads KAddig, 2080s GreatereTarantp Marketing Allence,

2011; Kitchen, 2013; Interview0). In terms of populatio, Toronto metropolitan area is also

one of the fastest growing regions in North America with an annual growth rate above 9%
bet ween 1996 and 2006 (Kitchen, 2013: 78), r
over the next 20 years (Toronto City Coini2001; Ontario Ministry of Municipal Affairs and

Housing, 2006; Metrolinx, 2008). Between 2011 and 2041, the population within the GTHA

is expected to grow from 6.8 million up to 10.1 million people, adding more than 100,000
people per year in the areghile the number of jobs is forecasted to grow from 3.5 million up

to 4.8 million (Hemson Consulting Ltd., 2012:33; Interview 3). The need for a growth

12 Translink is responsible for regional transportation in Greater Vancouver. Founded in 1999, it has authority
over planning and design of transportation, inclgdioads, as well as operating and financing transit services. It
is perhaps the closest to Transportation for London (TfL) model in North America (Neptis Foundation, 2014).
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management strategy came especially from two primary concerns: 1) the impact of continuous
growth (n terms of economic activity, urban development, and population expansion) on
sprawling urban form, congestion, air pollution, eand 2) the impact of growth on physical
services and infrastructure cost (roads, public transit, water supply, sewees diggssal

sites, affordable housing, etc. (Addie, 2010; Frisken, 2001; Interview 11).

Torontods regional pl anni'hAlthooghthe subway dat e s
system was successful in changing the urban form by steering -oseednd higldensity
devel opment along transit | i nes therhwhen iti t wa s
expanded i n {Hiien, 2800:4dG; Intarviedd), @@odad planning initiatives led
by theProvincehave largely failed at limiting sprawlingrbandevelopment outside of the
inner core, in the suburbBrovincial initiatives that were successful and wpii mention
here includehe enactment of th 1946Planning Act which gave municipalities the power to
create formal, legally binding official plans for their jurisdictions (White, 20p@yincial
restrictions on development based on wells and septic, tencksded in thé’lanning Actthat
somavhat limited suburban expansio i n t he 195006s and 19600s
establishment of the Metropolitan Toronto and Region Transportation Study (MARTS) in
1962, which led to the creation of GO Transit in 1967, the commuter rail (and lat@ndail
bus) system. Then, the period ranging from the-in@ 7 06s wup t oPldcédseo adopt
Growi n 2005 can be char godtaemmiingd ,aswvidam eemoa re

body or no regional plan for the GTH&hite, 2007).

13 For an exhaustive account of Toronto planning history, see the first part of the research report prepared by
Pierre Filion (2007) and the background paper prepared by Richard White (2007), bathqulibly the Neptis
Foundation.
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Seventy yea of regional planning and market forces in Toronto shaped a settlement
geography characterized by: 1) a wetlown condominium developments in the inner core of
Toronto (Aprobably more condominium devel ope
thepopul ationo [Interview 4]); 2) a mix of r
around the existing subway system; and 3) a set of sprawledidosity, caioriented suburbs
(Filion, 2007: 24). In terms of demography, this pattern of settlenseassociated with a
divergence between the population living in the intigy, characterized by small households,
high-status occupation, and high levels of educational attainment, and the population in some
suburban areas, characterized by poorer resdimger households, lower status occupation
and lower educational levels (Filion, 2007: 1). However, despite these demographic
differences and areas of greater social needs (Metrolinx, 2008: 104), the Toronto region is not
as socially and/or raciallfiegr egat eddo as some American ci ti
regions are becoming much more integrated and dependent on each other. As Kitchen

describes:

Population growth, increasing density, and a tendency for people to live in one jurisdiction
and workin a neighboring jurisdiction has effectively removed intemicipal differences
attributed to local preferences and produced a levelling out of residents expectations for

both the quantity and quality of public services provided across the entirléitehen,
2013: 87).

Although services are becoming more evenly distributed across jurisdictions, funding
for public transit, social services and social housing are not properly shared, with the majority
of the costs being assumed by the central city. Thesergdemal inegities and the lack of
coordination and service integration across the GTA are calling foeraraination of the

governance structure of the entire area (Kitchen, 2018938
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The 20052006 reform that enacted t@e#owth Plan theGreenbelt Plarand Mérolinx
thus came from a longtanding recognition of the need for a coordinatgproach to regional
transportation and land use in all the four regional municipalities and the two-tangle
municipalities. Although th&rowth Plan the Greenbelt Planand a coordinating body for
transit were part of Premier McGuintyos el ec
work had already been initiated by the previous government of Mike Harris, which faced
growing popular concern about suburban sprawida t r af fi ¢ congesti on
(Filion, 2007; White, 2007; Interview 8). Indeed, part of its new vision foPtlogincecalled
AOntari o Smart Gr owt ho, S e e n-grolvth dlicies, the n as
conservative government set up Bmart Growth Secretariat in 2001, housed in the Ministry
of Municipal Affairs and Housing (Filion, 2007; Toronto City Council, 2001). Shortly after
that in 2002, thinking about what tlrovincecould do to manage growth in Ontario, the
government createitie Smart Growth Panels, a set of five multidisciplinary panels across the
Provincelooking at issues relevant to their geographic zone (keep in mind that the GTSB was
abolished the same year). The Central Ontario Smart Growth Panel, chaired by thaytben M
of Mississauga, was divided into three ganels that discussed different policy issues in the
GTHA: waste management, transportation (or 0
The latter was adopted by the panel, which submitted its fim@mmendations to the
provincial government in 2003, and became part of the underpinnings Blaites to Grow

Act, adopted by the next (liberal) government of Dalton McGuinty in 2005 (Interview 13).

Thenextstep was to get involved in tii&reenbelt Planwhich sought after protecting

the natural heritage of the region, including the Niagara Escarpment and the Oak Ridges
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Moraine (a watershed area subject of a protection act since 2001). Astakéholder panel
went around the region and looked at théura heritage assets, talking about what was
necessary to include in the Greenbelt (Interview 13). AfteGileenbelt Plarand theGrowth
Plan for the Greater Golden Horseshioecame legislation in 2005 and 2006 respectively, the
provincial government agded to tackle the connective issues between the growth centers and
transportation infrastructures. It then created a new regional agency for transportation in 2006
with the mandate of developing a regional transportation plan for the GTHBjghdove
(2008). If theGreenbeltPlan and theGrowth Planaimed at tackling the issue of regional
planning, especially land use, in the context of uncontrolled growth, Metrolinx was set up for
coordinating transportation within the GTHA in the context of a {amming trend of
declining investment in transpotitan infrastructures, particularly transit.
The Need for a Regional Transportation Strategy &
Reinvestment in Transportation Infrastructures
Transportation is perhaps Athe ,makihgest hi
transit a major topic of electioat both the provincial and municipal levels (Interview 1)
Although the region is characterized by a modern network of transportation infrastructures
(intermodal rail yards, a network of superhighways, warehouses, distribution centelse and
largest andbusiest airport of the country) serving international travelers and the movement of
goods, its public transit network operates past its normal life expectancy on potholed streets
(Keil & Young, 2008). Congestion is also a growing concern, costing comsrateut $3.3
billion annually and a reduction in regional GDP of $2.7 billion annually (Metrolinx, 2006: 3).
A 2010 OECD review of Torontobds regional ecoc

a poorly integrated transportation network, and limitegrigovernmental collaboration as
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maj or factors curtailing the regionds prosape
in the foll owing paragraphs, Torontods trans
to theProvincéd s r e t mun@ipal transibimi1998 (Frisken, 2001).

Public transit in Toronto is supplied by: 1) the Toronto Transit Commission (TTC),
which provides subway, streetcar, and bus services in the City of Toronto; 2) GO Transit,
which provides commuter rail and biesaces; and 3) 8 other suburban bus transit operators.
The TTC carries about 85% of the riders, or about 1.3 million riders every work day, GO
Transit, 10%, and the remaining 5% of the transit trips are serviced by the suburban transit
provider (Keil & Young, 2008; Interview 1)Maps5and & how TTCO6s four suk
and the GO Transit commuter bus and rail service, respectively.

Note that these maps are showi aUpivefsiyCés ma
line'* and the BlooiDanforth ling ,  @@vdnsiter bus and rail service, but they are not
showing TTCO0s extensive st r@eodfitaders@tediewb us s e

6).

14 The YongeUniversity ine isthe largest transit corridor in Canada, carrying 32,000 to 34,000 people per hour
in the peak hour, one direction, whereas the BBanforth line holds 24,000 to 26,000 people per peak hour
(Interview 1).
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Map 5:TTC subway routes

Source: Excerpted from Johomaps (2006)
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Map 6:GO Transit system (commuteil and buservices)
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At the time of the reform, the region had been experiencing a shortfall in capital
investments from all levels of government for quite some time, which rdsuitean
increasingly deteriorating urban infrastructure (Addie, 2010: 7; InterviewkKl@) o wn as fit h
city that wor kso andn at hlee alde5r0 6isn wastinditidcé Otorsa,

behindat the time of the refornparticularly in terms ofransportation infrastructures (Frisken

15 An updated, interactive version on thepms available at:
http://www.gotransit.com/timetables/en/schedules/transit_system_map.aspx
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and al., 1997; Keil & Young, 2008). By creating Metrolinx and giving it the mandate of
planning and managing transit infrastructure investments (more on this latémevitecewas

trying to remove some of the patial and financial gridlock that had led the region, especially

the TTC, Ato do nothing for 25 ysd&10s0 in ter

The provincial i nvolvement in transit beg
to contribute ¢ the capital costs of new subway lines in 1964, and when it started to assume
the full capital costs and operating deficits of GO Transit, initiated in 196 7R dwencethen
agreed in 1972 to pay 75% of capital and 50% of operating budgets of muiaipsit
systems. In 1998, the Ontario government ended its capital and operating assistance,
downloading all costs of municipal and regional transit services to municipalities (Frisken,
2001). Since thenthis reliable funding base was never restomedking transit a major
financial issue for the City of Toronto, representing about 50% of its capital budget (Ingerview
1,4 & 14).

The TTC and GO Transit operate fairly well on a business model. GO Transit is among
the lowest cost operator in the worldith a fare box recovery rate of 80% (while transit
authorities recover on average 38% of their cost at the fare box) (Keil & Young, 2008: 741,
Schabas, 2013: 28; Golden, 2014: 4). Before it started receiving provincial subsidies in 1972,
the TTC operatedt a profit. The reason it stopped operating at a profit is that they were asked
by the region to extend bus lines into what was called Metropolitan Toronto (Interview 1). The
organisation has been struggling sinceRhavincestopped its capital and apd¢ing assistance
in 1998. In terms of capital spending, the TTC has spent the last decade focusing primarily on
maintenance and keeping a status of good repair, since an accident killing three passengers in

2005 pointed at structural deficiencies (Keil ¥¥oung, 2008; Interview 1)Despite these
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efforts, as a result of underfunding and its associated persisteattnagghfrastructures, there
wasan accumul ated state of good repair back!
totalizing $1.7 billion in2012(Canadian Federation of Municipalities, 2012).

Faced with the pace of growth in the GTHA and the transportation infrastructure deficit
that needed to be addressed,Rhavincelacked an entity that had a regional perspective, that
could set prioritis and that could build consensus among municipalities and transit agencies.

It could not afford to do all the unconnected, piecemeal municipal projects in ssigfimed

fashion. The Ministry of Transportation actually did a regional transportation ptatnéd
region in the early 200006s, which was | ater
develop theBig Move Although theProvincd s pl an was qgBigiMowitdid mi | ar
not benefit from the same level of consultation that Metrolinixbath in terms of time and

people involved, and the municipal bunythat goes along with it (Intervies & 6).

Perhaps another, although unsaid, motive for creating Metrolinx was the desire of the
provincial government to regain some control, or at least some influence over the TTC and
regional transit in general. The TTC being a giant that detains all the egpettieProvince
terms of subways and streetcars, fevince worried that the TTC would exert a
disproportionate influence on public policy, has always thought of strategies to control it
(Interviews 1 & 9). When theProvincewas funding 75% of the capt a | and 50% of
operating budget, there was a major interaction betweeRrthenceand the transportation
planning people in the TTC to make sure thatRhavincd s overall vision of
and the sustainable metropolitan Toronto was@eakrcomplished, because those funds had
planning implications attached to them (Interview 4). AfterRin@vincestop both its capital

and operating assistance, the provincial oversight of the TTC disappeared and so the Ministry
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of Tr ans p o rrategic impenativa feoth thair pérspéctive to exert some control over

the TTCO0O, which the GTSB wa katencallsfrom®&etrblihxy pr ov
for uploading the TTC to Metrolinx (or thBrovincg (Addie, 2010: 11) as well as the
managemenof certain transit infrastructure projects (more on this later) are consistent with
somerespcmdent s0 permowpedds ont odigglhe tPo contr ol re
was thus created in 2006 in response to both the need for regional coordination and to manage

of theProvinc® sinvestment in infrastructures.

Nature of the Reform

This section descnsbéesufToonpaktodesigew f o
transportation and land use planning in greater detail. First, the growth management strategy
is explained by looking at its legal framework, which includes @Gneenbelt Actand its
associate@reenbelt Planand thePlaces to Grow Acand its associate@rowth Plan for the
Greater Golden Horsesho&hen the transportation aspect of the reform is addressed by
presenting Metrolinx, the new regional transportation agency, and its regional transportation
plan naned the Big Move Finally, el ement s regarding t
enforcement are presented, before turning tehiberetical implications of the reform for each
level of government and stakeholders.

Greenbelt Act & the Greenbelt Plan

The Ontario government started by enactingGneenbelt Actn 2005, which allows
the Provinceto designate an area of land as the Greenbelt AreaGTéenbelt Planwas
adopted in the same year, protecting about 1.8 million acres of land in southeiin.Qihi&

Greenbelt, a broad band of countryside and open space, essentially protects the natural heritage
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and water resource systems, and promote sustainable resource use in the area surrounding the
GTHA. It includesthe Oak Ridges Moraine ConservationrPénd the Niagara Escarpment

Plan, which provide protection for these ecologically sensitive areas (Ontario Ministry of
Municipal Affairs and Housing, 2005). The Greenbelt Plan Area is shovixtapny’.

TheGreenbelt Plans more a rural plan than a natyreserveper sg in the sense that
it takes into consideration natural heritage assets but also agriculture and resource use, farming,
tourism, recreational and cultural assets. The land covered by the Greenbelt is a very actively
used piece of land defidgorimarily by the fact that it does not enjoy urban services, such as
water and sewer, which tend to create intensified urban development (Interview 13;
Government of Ontario, 2005a).

The Greenbelt is thus made of the lands of the Oak Ridges Moraities bfiagara
Escarpment, and of the AProtected Countrysid
agricultural system (speciality crop areas, prime agricultural areas, and rural areas) and a
natural system (natural heritage system, water resourcengyand/or landform features),
along with a series of settlement areas (town/villages and hantteis). landcategory is
associated with specific uses, strategies and policies. Municipalities must bring their municipal
official plan into conformity with th&reenbelt Plarby amending to their official plan and by
submitting thesamendment$o their regional municigay for approval (more on this later)

The Greenbelt Plaris subject to a 1§ear review and its implementation is administratively
under the supervision of the Greenbelt Council, which provides the Minister of Municipal

Affairs and Housing with advice dhe Greenbelt (Government of Ontario, 2805
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Map 7 Greenbelt Planraa

Source:Excerptedrom Ontario Ministry of Municipal Affairs and Housing (2012)

The land outside the Greenbelt Area is governed by the other provincial planning
regime, thePlaces to Grow Actnd its associateGrowth Plan for the Greater Golden

Horseshoe
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Places to Grow Act & the Growth Plan

Concurrently with theGreenbelt Actthe Ontario government enacted fPlace to
Grow Actin 2005, which giveshe Provincethe authority to designate any geographic region
as a Growth Plan Area, and to develop growth plans in consultation with stakeholders (Ontario
Ministry of Municipal Affairs and Housing, 2013a). TReovincethen asked the Ministry of
Infrastructure to dexlop theGrowth Plan for the Greater Golden Horseshaelopted in
2006°. The consultation process leading to @®wth Planwas more extensive than what
thePlaces to Grow Aatequires to. The Ministry started by releasing a discussion paper to be
considered by the mayors and elected officials of the municipalities, the land owners, and the
builders, then prepared a draft, then the official proposed growth plan, before atiopfingl
version of the plan (Interview 8).

TheGrowthPlann gui des deci sions on how | and i s ¢
and publ i c do [(Ontario Minisiry cf MunioipaleAffairseadddHousing, 2006).
It is a 25year plan that aims tevitalize downtowns, create complete communities, provide a
large range of housing options, curb sprawl and protect farmland, and reduce congestion by
improving access to a greater range of transportation oplitle$Growth Planmanages the
anticipatedppul ati on and e mpl oy nnenstficatppmobtivetedtistingy fi n
built-up area with a focus orurban growth centres, intensification corridors, major transit
station areas, brownfield sitemnd greyfield®, connecting land use and infrastwe

investment(Ontario Ministry of Municipal Affairs and Housing, 2006).

16 The Greater Golden Horseshos a geographical area of Southern Ontdhiat encompasses the GTHA.
Subsequently, th&rowth Plan for Northern Ontariavas developed for strengthening the economy in the north
of theProvince(Government of Ontario, 2011).
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More specifically, th&rowth Planallocates population and employment growth to the
21 upper and single tier municipalities up until 2031. It identifies 25 Urban Growth Centers
(UGCs) that should be planned for as focal areas for investment in infrastructures and to
accommodate a sigmant share of population and employment growth. UGCs should be
planned to achieve a minimum gross density target of 400 residents and jobs combined per
hectare in the City of Toronto, of 200 residents and jobs combined per hectare for each of the
mediumsize UGCs outside of the City of Toronto, and of 150 residents and jobs combined
per hectare for the smalleize UGCs outside of the City of Toronto (Ontario Ministry of
Municipal Affairs and Housing, 2006: 167). In addition, each upp#ier and singldier
municipality is assigned an intensification target, meaning that 40% of all residential
development that occurs annually within each municipality should be within the existing build
up area (Ontario Ministry of Municipal Affairs and Housing, 2006154 TheGrowth Plan
also requires that future greenfield area development be planned to achieve a minimum density
of 50 people and jobs per hectare combined by 2UB&se provisions for planning and
managing growth are based on fitevinceéd s p o p ndlerployneent foecast, which are
reviewed by the Ministry every five years in consultation with municipalities. Ultimately,
density and intensification targets ensure that communities can be served by transit,
infrastructure can be provided efficientlypcathe need for new greenfield development is
limited. Map 8is showing the location of the 25 UGCs identified in the Growth Plan Area, and
Figure 2is a diagram illustrating th&rowth Plan and the Greenbelt Planland use

terminology.
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Map 8 Growth Plan Urban Growth Centers
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Figure2: Illustration diagrani Growth Plan landuse erminology
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In addition to UGCs and intensification targets,@rewth Planidentifies major transit
station areas and intensification corridors. Station areas and corridors are planned to increase
density and provide a variety of land uses supportive of existing fatoge transit
infrastructures. TheGrowth Plan also directly addresses the infrastructure needs, the
connectivity issue between UGCs, and the general movement of people and goods. It sets a
series of criteria that guide decisions on transit planningimvestments and proposes a
strategic framework for future transit investment decisions.Gileavth Planalso makes the
efficient movement of goods the first priority of highway investments, which should link
strategic freight infrastructures. TiBrowth Phn also provides a conceptual transit network
to move people in the Greater Golden Horseshoe, with improved higher order transit and a
series of proposed new higher order transit. However, the proposed corridors and
transportation infrastructur@se not asociated with any funding commitménoin the part of
theProvince the actual timing, phasing, and alignments being subject to further study. (Ontario
Ministry of Infrastructures, 2006: 287) What that means, and what the evidence presented
later on in this chapter actually shows, is that pneposedfuture rapid transit lines or
transportation cor r i dfafutsre fandiegardithatlseappliesm| a c e h ¢
the projects preséed in theBig Move Me t r o tegianad tbassportation plan (RTEhore
on this later(Munro, 2013.

Administratively, hePlaces to Grownitiatives arecoordinated byhe Ontario Growth
Secretariat, housed ithe Ministry of Municipal Affairs and Haing In terms of
implementation, municipalities must bring their municipal official plan into conformity with
the Growth Planby incorporating the new policies, targets, and forecasts, which involves

converting growth forecasts to land needs in a landgédrhis process varies among
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municipalities because there is no standardized methodology across municipalities. A
generalized land budgeting process is presentdéiguare 3. In addition, according to the

Planning Act all decisions affecting land use planning matters shall be consistent with the
Provincial Policy Statement (PPS), which provides clear policy directions on land use

planning.

Figure 3: Generalized land budgebpess
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Note thatheGreenbelt Plarand theGrowth Planare awardwinningplans At he c¢cr ow
achievement of [ Premier McGuintyo6s] gover nmeg
9). TheGrowth Planis the firstrecipient from outside the Weid State®f the American

Planning Association'®aniel BurnhamAward, the mostprestigiousplanningawardin the
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United StatesIn addition,bothplansreceivedawardsfrom the Canadiannstituteof Planners
and the Ontario ProfessionaPlannersinstitute (Ontario Ministry of Municipal Affairs and
Housing, 2013b). The plans were awardedfor their progress,community benefit, and
contributionto theadvancementf the planningprofessionaswell astheg o v e r nvisem t 0 S
andleadershipn their creation.
Metrolinx & the Big Move

The third and final piece to Premier McGu
of the Greater Toronto Transportation Authority Aict 2006 (rebranded Metrolinx in 2007)
(Government of Ontario, 2005 Metrolinx was createtb: 1) provide leadership in the
coordination, planning, financing and development of an integrated, -matal
transportation network that conforms to transportation policéiseddrowth Plan and 2)to
act as the central procurement agency for theypemeent of local transit systevehicles,
equipmenttechnologies and facilitiesn kehalf of Ontario municipalities (Government of
Ontario,2006) . Over time, Metrolinxds mandate gr ew
addition to its initial planmig and coordinating responsibilities.

Met r ol i magkdvas tof develgpta regional transportation plan, Bige Move
adopted in 2008, and to plan,adinate and set priorities for its implematbn. It is also
responsible for managing the funfds integrated transportation across the region, including
highway and transit infrastructyrevhile promoting and facilitating codinated decision
making and investment among the municipalities in the regioMe t r ol i nx 6s mand :
2009, when it megged with GO Transit, the commuter bus and rail transit provider. Two more
operating divisions were subsequently added: the Union Pearson Express in 2010 and the

PRESTO electronic fare card in 2011. The Union Pearson Express isquiigh rail service

107



between Union Station in downtown Toronto and Pearson International Airport. Its
construction began in 2010 and is expected to be completed for the Pan/Parapan American
Games in the summer of 2015. As for the PRESTO electronic fare card, it is thesfprst st
towards an integrated transit fare system across the 9 transit agencies in the GTHA and
Ottawabds OC Transpo. (Metrolinx, 2015a).
Metrolinx is acrown (provincial)lagencyu nder t he pur vhnisgrwofof Ont
TransportationAt the time of its incption, the majority of the board members were local
government sé6 appointees, ei ther el ected off
composition was then modified by Premier Dalton McGuinty in 2009, after the adoption of the
Big Move to exclude mnicipal appointees and elected officials from the board (more on this
later). The first board of directors was comprised of 11 members: 2 appointees from the
provincial government, 4 appointees from the City of Toronto, 1 appointee from Hamilton,
and 1 appintee from each of the Regional Municipalities of Durham, Halton, Peel and York
(Government of Ontario, 200% This initial board developed tiii#2g Move t he r egi on o
billion transportation capital plan.
TheBig Moveprovides a vision, goals and ebjives for the future of transportation in
the region. The plan includes strategies, supporting policies, priority actions, and an investment
strategy to finance a number of specific transit and highway projéetdinal version oBig
Movewas informed by the input received on seven Green Papers published in 2007 and 2008,
as well as two White Papers, a Draft Regional Transportation Plan (RTP), and a Draft
Investment Strategy released in 2008 (Metrolinx, 2008). Bige Move also had to be
consistent with theGrowth Plan and so Metrolinx aligned its transportation forecasts to

whatever shift in population and employment forecastPrio®ince made (Interview 12). In

108



terms of selecting the priority projects, the RTP was built upon work thaalreatly been

done by the various municipalities for transit and other infrastructure projects that they were

i nterested in proceeding with in their juri
projectso, aesrespoaderit (Intenxe8). Mtrglinxanitial board members all

had a political vested interest in making sure that the plan served their needs, but also
compromised about how the plan affected everybody else (Interview 4Bid idovefinal

lists of projects was thus basedabusiness case evaluation establishing the merit, the need

and the timing of the projects, taking into account different elements such ashbe oefst

anal ysis and but also a | ess quantifiable .
(Interviews 5 & 14) (more on project prioritizadn and methodology later). Theo&d of

directors recommended to tReovincea list of52 rapid transit and highway projects that were

put in an order of priority, making a d®ar plan with a first wave of prajes, a 25year plan

with a second wave of projects, and a packa
years or less (Metrolinx, 2008). Minor changes to the lists were made in the 2013 plan update.
Below are maps and a table showing: 1) the fiestewof projectsNlap 9; 2) the list of all 52
recommended project$4ble §; and 3) the 2013 plan updakeat shows projects from the first

wave of projects that were relegated to they@ar plan, and other changes such as the

Downtown Relief Line that wasromoted to the Iyear plan(Map 10.
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Map 9 15-Year plan for the regional rapid tranand highway atwork (First wave of projects)

SourceExcerptedrom Metrolinx (2008: 92)
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Table 6 Regional rapid transit and highway network: List odjpcts
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Map 10Q Big Moved 2013 pdate

PLAN FOR THE REGIONAL RAPID TRANSIT NETWORK

npcdlmm 15-Year to 25-Year Plan Changed from 25-Year to Top Priority Plan ) Removed from map
1
A. Milton line two-way all-day between F. Downtown Core Line (DRL) 1. Richmond Hill line, north of
Milton and Meadowvale Bloomington Road
B. Kitchener line two-way all-day between Other changes J. Hwy 407 BRT, east of Simcoe Street
Georgetown and Mount Pleasant in Oshawa
€. Bolton regional rail (peak) G. Existing GO Service to Kitchener

D. Barrie line two-way all-day between H. New Bowmanville extension

alignment, conforming to EA
Brocford and East Gwillimbury (includes relocated Oshawa GO

mobility hub)

E. Havelock regional rail (peak)

SRS TOROATY) s PAMATON AR

Thelndortason upiosed oo 1 map o concstua e, R treaens cjcsproosd o Al o b comphsions e
Transportation Plan's adogtion. Additional detais such a5 routing, te<hnoiogy,stations, and level of service Turther anaiyss. For eample,
0 partnerstip with 2 ranst et for il roects

sments to wrolled
5 well a5 creation of HOV lanes, that are not iustrated on this map”

THE BIG MOVE | Transforming Transportation in the Greater Toronto and Hamilton Area 92
SourceExcerpted fromMetrolinx (2013a)
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As soon as th&ig Movewas released in 2008, the provincial government that had
already approved almost $750 million towards the Quick Wins projects, announced that it
would commit an additional $11.5 billion to begin its implementation (Metrolinx, 2008). When
the interviews wee conducted in 2014, there was ab$16 billion worth of transportation
projects being built in the GTHA, primarily mew LRT and subwagxtensions (more on this
in the next chapter) (Metrolinx, 2013b: 2).

In terms of implementation, Metrolinx relies dunding and voluntary cooperation
from the regions and the municipalities to implement Big Move As opposed to the
Greenbelt Plarand theGrowth Planthat are imbedded in therovincial Policy Statement
(PPS, the provincial geernment has not yeadopted a policy tatement regarding
transportation, as enabled by tetrolinx Act(Government of Ontario, 20@p(more on this
in the next chapter). Without a Transportation Planning Policy Statement (TPPS) or a legal
status, the compliance with tB&g Moveat the municipal and regional level is voluntary, with
Metrolinx relying on transit investments as a principal source of leverage (Inte@&w?2).
TheProvinceis the main source of funding, although the municipalities are asked to contribute
aswell sometimes, mostly in terms of operating costs. Sometimes the federal government
contributes to a third of the capital costs (Interview 10).

Administration and Enforcement

Administratively, theGreenbelt Planthe Growth Plan and Metrolinx are under the
responsibility of different units and ministries within the provincial governnidrg.Ministry
of Municipal Affairs and Housing is the lead land use planning ministry at the provincial level,
because it oversedise implemerdtion of thePlanning Actand allits associatedegulations.

The Ministry of Municipal Affairs and Housingevelogs a lot of the land use policies, some
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of the provincial plangnd policy statementaind is responsible for approving the regional
official plans and making sure they conform to provincial policies (the regional municipalities
are, in turn, the approval authorities for municipal plaf$e Greenbelt Council and the
Greenbelt Planare also under the jurisdiction of the Ministry of Municipalfahfs and
Housing (MMAH), whereas the Growth Secretariat and @Gwwth Planare under the
responsibility of the Ministry of Infrastructure (previously named Ministry of Energy and
Infrastructure [MEI inFigure 4). However, theMMAH actually helps th€rovinceimplement
theGrowth Planon behalf of the Growth Secretariat by approving the official plans (Interview
11). As for Metrolinx, it is under the jurisdiction of the Ministry of Transporta{idiO).
Figure4 is showing the official administrative plaimg process from the ministries down to
the municipalities.

Figure4: Planning pocess in Ontario

The Planning Process

MMAH MEI MTO
y Places to Grow Metrolinx
Planning Act Act Act
Provincial Growth Plan i
: The Big Move
Policy - for the — —_—
Statement GGH (GTHA)

Designated l
Policies Transportation —<€—
Planning

Policy Statement
All planning decisions including MTO

Offical Plans l
L Transportation Master Plans <

SourceExcerpted fromMetrolinx (2012)

SauljdpIng d1y
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As mentioned previously, the TPPS has not been adopted by the Ministry of
Transportation, so the municipalities6 Trans
with the Big Move However, themuni ci pal i t i e s dranSdortation Mast Pl an
Plansmust be amended to confommith the Growth Planrequirementsand the PPS. When
asked about the motivation behind the fact that each of the plans was under the responsibility
of a different agency or ministryespondentsnentioned both the expes#é factor and some

sort of checksandbalances dynamic:

So | think of it 5 part, probably some political agendas that led to different ministries
getting carriage over different plans. Part of it | think was seeing as a better fit so we have
sourcewater protection plans, we have the Lakm®e protection plan. And theyeaseen

as really water &ise plans and so they felt the Ministry of theviEonment at some lele
should be leading those. ThHerowth Planwas a lot about aligning growth with
infrastructure ad so they kind of thought the Ministry afffastructure might do it. | think

there was a concern as well, they wbateate this mega super uber powerful ministry if
they put them all into one and from our resource perspective, you'd hawkéoitra lot

bigger.So those a probably some of the reasofkterview 10)

There was a view at the time that the Ministry of Municipal Affairs because it has the
approval responsibility for municipal official plans that it is the regulator. So, thexe

view that the policy and the regulation should be separate because we wanted to have a
little bit of independence and autonomy in terms of saying the policy and then,gwu kn

the folks that implement i{Interview 11)

Some level of horizontal codination occurs through the One Window Provincial
Planning Service for land use related matters, a process institutionalized in 1998 that
streamlines and coordinates input from eight ministries with a stake in land use (Ontario
Ministry of Municipal Affairs and Housing, 2014). Despite the One Window Provincial
Planning Service, the division of responsibilities can be challenging in practice as it creates
some tensions between ministries with different objectives (Interview 10), as well as some
confusion forthe stakeholders when they receive different signals from different agencies for

the same transportation project (more on this later).
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If a municipality fails to conform to the PPS or its Official Plan by approving a
development in a protected area, for example, the decision can be appealed to the Ontario
Municipal Board (OMB), therovince s  qudieiad hody for municipal affairs. ThH@MB
is an institution with few counterparts in North America (Frisken, 2001: 518). Created in 1906,
it is an independent adjudicative tribunal with citizen members appointed Byothacethat
conducts hearings and makes decisions on matters thatémveajpealed to the OMB under
certain provincial legislation, most frequently tRé&anning Act(Government of Ontario,

2014). The OMB thus hears the appeals of the municipal amendments that bring the
municipalitiesod Off i cGrewh PlBiaadiheGreembelt®lamas or mi t
well as other related appeals. For example, the @GNt heathe appeal of developers who

challenge a municipal zoning decision and allow them to build at a higher density. The OMB

al so hear s devel nlpsregoral dacsipneoa land a&onversianvaedrthe
regionds Official Pl an, forcing the regions
land, for example. It also hears the appeal of municipalities challenging provincial

modifications to their Oftiial Plan.

Practical and Theoretical Implications of the Reform
Implications for Each Level of Government & Stakeholder
This section assesses the chardgesight by the 2002006 reform on the roles and
responsibilities of each governmental actor and stakeholder. It does not address the
implementation of the plans and the impacts of the reform on the planning process,
transportation investments and land dseisions, but rather sums up the concrete implications

of the growth management strategy @meenbelt Plarand theGrowth Plar) and the creation
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of Metrolinx for various actors in terms of decisioraking, financing, planning, consulting,
etc., and whether the reform serves their
attitude towards elements of the reform gigesint to that). This section also helps to
understand the political dynamic or the position of each actor irethenalsystem and the
relationship among them. The implications for the federal, provincial, regional and municipal
governments are first @sented, followed by other stakeholders including developers, builders,
commuters, and citizens/voters. A summary of the changes in the institutional framework
brought by the 20062006 reform follows.

Federal (Government of Canada)

In Canada, the federgbvernment plays a minor role in urban affairs, and the reform
has no direct or observable impact onimgolvementin the regionalscene The federal
government currentlhyntervenes in public transit through its infrastructure investment strategy
called New Building Canada Plarwhich dedicates a total of $53 billion to provincial and
municipal infrastructures up until 2023 (Infrastructure Canada, 2@&liBjough the federal
has considerably increased its investra@minfrastructures in the last deca@&ampagne,
2013), there is no dedicated stream of funding for publisirand no urban transport policy.
Thedirect interventions of the federal government in municipal affairs has been historically

episodic becaussome provincial governmentsnsiderthaturban affairdoes not fall within

St

the federal gover nment(Bicher, 2023t 81, Youhg, 20E3g27)s | at i v

The conservative government of Prime Minister Stephen Harper, elected for the first
time in 2006, themeelectedn 2008 and 2011,id not directly intervene in urban affairs. Land
use being a primary responsibility of the provincial level, it is not a fefleisdliction per se

in the constitution, and it is not something thatiaeper government wantéd get nvolved
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in in terms of policy (Interview 15). In terms of urban transport, there are general infrastructure
programs, but those federal contributions are justified by matters of economic competitiveness
and are not framed by any transportation plan orcpolThis position is different from the
previous liberal governments of Prime Ministers Jean Chrétien and Paul Mhbitim were

more interventionisand more directly involved in urban and regional afférsmeMinister

Paul Martin introduced thé&lew Del for Cities and Communitien 20042005, which
dedicated half of the federal gas tax revenues to municipalities to support environmentally
sustainable infrastructure projects, including public transit (Young, 2018)der to receive

their share of tb gas &x fund for sustainable municipal infrastructure, each municipality was
required to develop an integrated community sustainability plan that demonstrated how the
investments would contribute to reduce greenhouse gas emissions and environmental
sustanability in the regionAlthough those plans still exist,g@lsustainability link waseduced

and the requirements were diluted to the point where those plans are, as one respondent puts
It Apretty much gat her i nbdonaeless theocansetvitiee s h e |
government has made the federal gasttansfer fund permanent and indexed to inflation
(Infrastructure Canada, 201Ritchen, 2013: 8%

In Toronto, the federal gevnment is thus considered as a funding partner in specific
transt expansion and enhancement projects of GO Transit and the TTC, which are beneficiary
of the Canada Strategic Infrastructure Funthe federal grant program that preceded the
Building Canada Plan(Transport Canada, 2011n fact, when the federal governnie
contributes to major transit capital projects, the sum usually represents a third of the cost, the
other two thirds being honored by tReovince andthe municipalities (Intervies/8 & 10).

The upcoming Scarborough subway extension, which will be disduater, is an example of
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a project that will be funded in a threery partnership among the federal, the provincial and

the local governments (Interview 14). Overall though, regional and local actors have fewer
connections with the federal level of gomment than with any other actor, and those
interactions are limited to matters related to the gas tax fund, the infrastructure fund, the federal
environmental assessment approval requirements, or other federal matters such as fisheries or
border crossingssues (Interview3, 8 & 12). Because the 202906 reform was regional in
nature, it seems to have had no direct or indirect impact on the federal level. Some respondents
actually think that a greater federal involvement in public transit and regional transportation in
general,especially in terms of funding, is the missing link in the Canadian urban system
(Interviews 1, 14 & 15)

Provincial (Government of Ontario)

Because th0052006 reform of regional planning induitionswas enacted by the
government of Ontario through tler@ieces of legislation, tHeérovincecarries the burden of
administration, enforcement and evaluation of the growth management strategy, in addition to
having a new regional transportation agency under its purview. However, although the reform
has importat implications for the provincial governmenthidasdesigned the new planning
framework to its advantage.

As seen in the last section, the provincial land use regime is sort of a cascading system
that the reform has not substantially changed. The MynidtMunicipal Affairs and Housing
is the approval agency of regional official plans, which have to conform to provincial policies,
and the regional municipalities are, in turn, the approval authority of local official plans, which
have to adequately reflethe regional plans as well as provincial policies (Intersi@®&

11). The only change is that the regional municipalities and the local governments have new
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land use plans and policies to conform to, meaning that the Ministry of Municipal Affairs and
Housing has a number of official plans and amendments to plans to review, comment and
approve in a relatively short span of time. But despite the fact th&rdenbelt Plarand the
Growth Plancome with their bureaucratic burden, the weight of implementation is essentially
carried out by the municipalities who have to bear the cost of growth (more on this below).
And on the plus side, the prosperity of the region benefits térivence mostly through
income tax and sales tax revenues (Interview 2).

On the transportation front, tHerovince created Metrolinx to manage its renewed
commitment to transit infrastructures. The bureaucratic burden here is essentially carried by
Metrolinx, which hasthe mandate of planning regional transportation and advising the
Minister of Transportation this issue. The reform has also brought an important financial
component by pressuring the provincial government to commit financially to regional
transportationwhich it did to the extenof $ 13 billion for the first round of transportation
infrastructure project@Metrolinx, 2013b: 2)However, Metrolinx has allowed th&rovinceto
better control its investments, because the organization is accountableRomiimee as
opposed to the TTC, which is technically a commission accountable to the City of Toronto that
i's more independent and that cannot be fAmuzz
true since Metrolinx board composition was changed taeerdocal appointees [more on this
later]) (Interview 1).

Regional (Durham, Halton, Peel and York Regions)

The regional municipalitiegtwo-tiers Halton, Peel, York & Durhamgnd the local

governments of the GTHA are the ones that are directly impactet wgform. The regional

municipalities must bring their official plan to conformity with Besenbelt PlantheGrowth

120



Plan, and the PPS, and they also have to app!
updates. In terms of transportation, the regional municipalities are impacted by the reform to
the extent that thBig Movecontains highway construction and higleede transit projects
on regional roads. Indeed, the regions are responsible for planning, designing, constructing and
operating the arterial road network and thus a bulk of the freight movement, whereas local
transit is either the responsibility of municipgdvernments, as in Halton and Peel, or the
responsibility of the region, such as York Region Transit and Durham Region Transit. The
regions are thus mostly concerned by the impact of the growth in transportation demand, transit
development on regional rda as well as the flow of goods movement.

In terms of strategic interests, the regional municipaldiesessentiallpro-growth
and pro sprawl, because they see it as a way to build revenues, although they also must incur
some of the costs of the growfinterview 9). The regions get their funding from development
charges when new building permits are issued, and those funds are targeted for road widening,
intersection improvements, etc. The regions are also getting money through taxes for state of
good epair, for rebuilding and repairing existing roads. So although the regions somewhat
benefit from the growth, they also bear the cost for the water and transportation infrastructure
required to accommodate the growth. This dmstefit imbalance is thus amportant
implication of the reform that is underlined by both regional municipalities and local
governments in regional forums (Interview 2).

Regional councils being made of municipal council members weighted by population,

the regional municipalitesear t he voi ce of municipal i nteres
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p a rit dowvever, this statement is not entirely accurate because the regions are also the
theater of intetocal arbitration. This is observable when the local municipalities have to
negotate their portion of the projected population and employment growth that is allocated to
the regional municipal level by the provincial government, for insta@acprocess that takes
about a year to complete (Interview 3). In addition, regional andno@atlates are sometimes
not aligned and/or in conflict. For instance, water and wastewaterdmgg planning is done
regionally, whereas the land use planning is done by the area municipalities, and often the
goals are different and not aligned (Intewi2). However, as far as the growth management
strategy is concerned, the interests of the regional municipalities and the local governments do
seem to align in the sense that they both want frorRrthvéncea funding mechanisno offset
the costs and bahce the codbenefits associated with the population and employment growth
(Interview 12).
Municipal (City of Toronto, City of Hamilton, and 24 lower municipalities)

Municipalities are the most impacted by the reform because they are responsible for
land use planning and reviewing development applications, in addition to owning local roads
and sometimes transit operators.

I n terms of | and use, municipalitiesd str
to develop land and attract jobsdaresidents, with the exception of very rural localities who
do not want to grow. AsshownTable7 38. 7% of Torontods operat:
property taxes, a share that is even higher in suburban municipalities, where 53.6% of operating

revenues comes from property taxes (whereas the provincial average is 44.5%). Overall, 75.6%

17For a complete table of population and governance structure of each region and municipality in the GTA, see
Kitchen (2013: 82).

122



of Torontods revenues and 82. 2% of Subur bar
sources, while grants from the provincial government represents 19.3% arfd @P.3
Torontods and suburban municipalitiesd reve
not raise income tax and sales tax in Ontario.

The Greenbelt Planhas created some tension and conflict between the provincial
government and the municipalgievho had large portions of their areas included within the
Greenbelt, because the municipalities essentially lost the ability to develop those lands and so
their developable land mass has shrunk (Interview 3). As forGitmavth Plan some
municipalities lave expressed their discontent with the fact that they have to assume the costs
of the growth, as mentioned previously. Some of the mayors were also unhappy with the fact
that the Province did not designate any urban growth center within their jurisdintenview
13). As for the intensification targets, the reaction varies depending on the municipality. For
those who were already build up, like Mississauga and Toronto, the provincial requirements
made densification more accepted, as it was going toehagmpyway (Interview 3). For some
other rural municipalities whose residents moved there or grew up there valuing nature, like
Caledon, growth and intensification were not welcomed (Interview 9). With that said, the way
municipalities are actually impleming and conforming to th&reenbelt Planand the
Growth Planreally shows how they operate and where their interest lay, because as one
respondent puts it, Al and use decisions are

2).
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Table 7 Operatingevenues in the GTA: Total, peata, ad distribution(2009

Total for
Greater
Central Suburban Toronto Provincial
City—Toronto Municipalities Region Total
Total Revenue (000) $8,993,936 $7.080,702 $15,893,903 $34,101,479

Per % of Per % of Per % of Per % of
Per Capita Level and capita total  capita total capita  total capita total

Distribution
$ % $ % $ % $ %

Property taxes [includ- 1,241 ‘@ 1,134 .@ 1182 453 1170 @
ing payments-in-lieu)
Income taxes 0 0.0 0 0.0 0 0.0 0 0.0
Sales taxes 1} 0.0 0 0.0 0 0.0 0 0.0
Other taxes [land b6 2.0 0 0.0 0 0.0 14 05
transfer & vehicle
registration)
User fees 671 20.4 418 198 532 20.4 540 20.5
Licences, permits, 222 6.7 78 3.7 143 5.5 19 4.5
fines, etc.
Other revenue 283 8.6 109 5.1 187 7.2 110 4.2
Total own-source 2,482 75.6 1,738 82.2 2,043 783 1,954 741
revenue
Grants

Provincial 41 1.2 17 0.8 27 1.1 77 2.9

unconditional :

Provincial 593 18.1 239 1.3 398 15.3 437 16.6

conditional

Federal conditional 72 2.2 16 0.8 42 1.6 35 13
Transfers from 96 2.9 103 49 100 3.8 92 3.5
reserves and capital
funds
Total 3,286 1000 2,114 100.0 2,611 100.0 2,637 100.0

Source: Calculated from Financial Information Returns, Ministry of Municipal and Housing, Ontario,
www.csconramp.mah.gov.on.ca/fir/ViewFIR2008.htm

Source: Excepted from Kitchen (2014) (Emphasis added)
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In terms of transportation, the establishment of Metrolinx and the development of the
Big Move have important implications for the municipalities and Toronto in particular.
Metrolinx is responsible for regiewide transportation planning and has the capacity to
finance projects through th&rovince but it does not own the streets and does not &aasy
in land use, whereas municipalities are responsible for local transportation planning, own the
local roads and have the ability to control land uses, but have nowhere near the fiscal capacity
of theProvince This new set up of mandate/capacity dieimpacts the municipalities and
their transit operators in a number of different but interrelated ways.

First, the fact that regional transit projects are a Metrolinx responsibility while local
transit projectsi@ municipal responsibility brings assue about the integration of local transit
with regional transit needs (Interview 15). Although regional projects might serve a regional
purpose and be linked to a regional system, they also have to serve local needs and riders who
make shorter trips (Ietview 9). This tension between the regional role and the local role of
transit is observable in the project design and construction phase, as in the case of the Eglinton
Crosstown LRT and the Scarborough subway extension (discussed in the next cinapier). |
same vein, the creation of Metrolinx also means that municipalities have to push their own
transit priorities against t In edditore, Metlimdb s t r a
represents for the municipalities another actonfloencewhile pursuing their transportation
agenda, in addition to tHerovinceand the federal governme#tithough this is another level
to | obby, Metrolinxds staff i s more accessil
the Minister of Finance (Intervie®).

Second, what the creation of Metrolinx has fundamentally changed is that transit funds

are not transferred to a municipality or a transit agency anymore, but rather stay under the
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purview of theProvinceby way of Metrolinx. So again, creating Metrolithas given the
Provincea direct oversight of transit money and construction projects (Intesviefv 14).
Municipalities being the owner of the local roads, Metrolinx must obtain their permission and
full collaboration before it can undertake transitelepment projects on local roads (Interview

1). From a local government standpoint, municipalities thus now have to collaborate and
coordinate with Metrolinx for the design, the construction and the implementation of transit
projects, in addition to dealinwith their existing (sometimes conflictual) relationship with
their own transit agency and roads department.

Third, theBig Move but particularly the funding priorities within the projects of the
Big Move has created more tensiamong the provinciafjovernment, municipalities and
transit authoritie@nd a shift in the regional system, because most transit historically was in
Toronto and now part of the funding is going to the regional transit systems (more on this later)
(Interview 10).

Lastly, for he transit operators who are under the purview of the local council or the
regional municipalities, they now have a new coordinating agency that has the mandate of
providing a more seamless travel experience across transit systems (Ireei2iéwl4).

Transit operators have to cooperate on working towards a universal electronic payment system
(Presto fare card), as well as fare and service integration (Intsfvi@v®). Depending on the
financial cost that integration entail, transit authorities aoeerar less incline to cooperate
(Interviews 3 & 5) (more on this is the next chapter)

In sum, the reform implies that the municipalities follow new land use requirements
and imposes a new way of working regionally in terms of transit development andaserati

However, despite those institutional changes, the true impacts on the reform can only be
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assessed by looking at the planning processes, transportation investments and land use decision
outcomes.
Other Stakeholders (Developers, builders, commutersizeéns/voters)

The Aother stakehol der s aategaie¢selptioe developess di v i
and the builders6é community; and 2) the comn
are all impacted differently by various aspects of thernef Whereas the growth management
strategy impacts mostly the development community, the transportation aspects of the reform
affect mostly the commuters and citizens/voters. With that said, there is also a relationship
between the residents/homebuyersl ahe development community, and an interaction
between market preferences, the growth management strategy, and the overall sustainability
of the region.

Development Gmmunity

Land owners, developers and builders have a major stake in urban development
because their profit (and existence) is based upon land development, construction and trade.
They are the interface between the municipalities and market needs and preferences. The
development industry was directly impacted by the growth management saateiney were
extensively consulted by thierovincewhen theGreenbelt Plarand theGrowth Planwere
being conceived. Despite the fact that Brevinceis aware and responsive to their needs,
some level of dissatisfaction was unavoidable as the growth management strategy forbids land
conversion in th&reenbelt Arealndeed, the Greenbelt has caused a number of contentious
public meetings because som&daowners and developers who had bought some rural
properties on speculation with the hopes that they would be able to have them converted to

urban, subdivided and developed were upset to seeplagiaborted (Interview 3 & 8).
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However, on the flipsidehe Growth Plani s e s s praxgrowtadl layn di pr omot e s
other type of development in some other areas. When the developers disagree with a municipal
decision on land use, they can appeal it to the Ontario Municipal Board. As we will see in the
next section, they resorted to this option more than once when municipalities brought their
official plan to conformity to the new legislation (Interview 11).

It seems hat the development industry is exerting a lot of influence owamicipal
governments, wlkeh secures its strategic interests. As one respondent describes in the
following quote, the industry uses contributions to municipal election campaigns to ease

development approvals:

My biggest fear, in all of thi§...) is that in spite of all the good works and the plans that
are prepared at the regional and municipal levels, the very fact that about 70% of all the
municipal election campaign donations come from developers, to me, distorts the whole
process to the poinivhere municipal councils become indebted to the development
industry and are tending to approve developments that are not consistent with the policy
and with their plans because of that somewhat awkward relationship that results when you
have financial cotributions coming from certain industry into the political process. And
nobody wants to talk about that, it's an unfortunate reality, but it definitely has impact on
the way decisions are made and that whole relationship between municipal politics and
urban development. It's the elephant in the room that nobody wants to talk about because
they feel it's somehow taboo subject, but | think makes a huge difference to that what

actually happens on the grourfthterview 15)

Unsurprisingly, this situation ofndebtedness is, in fact, only reported by one
respondent. However, this does not mean that this dynamic is inaccurate because if it is a taboo,
it is understandable why no one wouwldént to talk about it, even under the seal af
anonymous interviewsRe gar dl es s of devel opersdé contri|
development industry has a lot of clout and do use their influence (Interview 11), because
ultimately municipalities want the property assessment and the jobs, as in the case of an
employmentcenter located in a greenfield, for example (Interview (d@re on this in the

next chapter)
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Commuters and Citizensstérs

Because the reform is institutional in nature, it does not havdieggt andimmediate
implications for plain Jane and the avgzaloe. Ultimately, better transit service could reduce
the average commute length and overall travel experience, but the reform is too recent to have
such impacts yet. However, aggregated preferences of individuals are reflected in market
preferences, anithe market has already started to organize itself in favor of landhetesme
more suportive of transit. In the 1990s and 280feal estate agents weaidvertisingsuburban
development based upon trees, grfeds, and access to highwaysw theyare tagging how
far from a GO station or a TTC station properties are. The length of the average commute and
the amount of congestion have also pushed people to live closer to where they work, hence the
condominium boom downtown and a general trend farsitaoriented developments, which
allow people to walk to work and have a less algpendent lifestyle (Interviess, 11 & 12).
Suburban municipalities are also seeing a shift from conventional driving to transit, and also a
sharp increase in the numbémpeople per household, more secondary units per building, and
more families under the same roof. This is explained by a combination of factors, including
demographics, different cultures moving in, and also affordability (Interview 2). These shifts
have a impact on transportation and other infrastructure, because they were not foreseen years
ago (Interview 2). The ways people are making decisions and the resulting shift in the way the
market is organizing are thus somewhat independent of the reformoagdnath it, contribute
to the overall sustainability of the region
concerned, the accountability, democracy and efficiency of the reform are assessed at the end
of this chapt er atthedhighldvetdf @okticizat@ryof thedransitnssue has h

resulted in a Avery confused electorateo (In
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Summary of Changes in the Institutional Framework

Figure5 illustrates the changes in the institutional framework brought by the-2005
2006 reform. It is the same framework of analysis presentedrewiilie the only difference
being that it is displayed verticalclessoat he
explosion shape has also disappeared, because the deasdmg process is not necessarily
collabordive and does not necessarily happeat ween t he Aregi onal i ns
the fAoutcomeso, as expl ai nepresentad inedhaze thee x t c |
elements of the institutional framework that have changed since the reform, and the elements
that arecressed-eutire elements that are not part of the new regional institutional design.

As seen previously, the federal governnted not changed its type of involvement in
regional transportation; the funds dedicated to its general infrastructure grant program have
increased and municipalities have now access to a portion of the gas tax, but because this was
not part of the provinail institutional reform, it is not highlighted in red in the figure. At the
provincial level, both regulation and spending have changedGréenbelt Ac{2005), the
Places to Growth A¢R005) were first adopted on the regulatory side, implementinguiew r
and standards in terms of regional and municipal land use planning and development. Then the
Metrolinx Act was adopted in 2006, creating a new regional institutional design for
transportation. On the provincial spending side, the funds dedicatemhsit infrastructure
also increased to finance a number of transit projects identified Bighlove The reform
thus created a new regional institutional design for transportation planning, funding and

operations.
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Figure5: Changes in the institutioheramework in Toronto
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ARegi onal institutional designo is highld]

Ahi storyo section, there was no regional pl a
mandate is solely tied to regionahnsportation (essentially planning, advisory and project
management), and excludes land use. It has some human resources, technical capacities, but
has no independent source of revenues and no jurisdictional powers besides the ones coming
from with its ransit operation division. Finally, its group structure is made up of three
operating divisions (Presto fare cawdded®P E>
divisions (rapid transit implementation, planning, finance, strategic communicatioretasg
and human resources). In terms of board composition and appointment rules, the board of
directors is comprised of eleven fAnor mal 0 ci
since 2009. Prior to 2009, board members were local and regiomal e r n ment sd& app«
mostly local elected officials. As for the voting rules, resolutions require a simple majority to
be adopted by the board of directors. Each director has one vote, including the chair of the
board. In the event of a tie, the chiaais a second or casting vote (Government of Ontario,
200%). What this means is that prior to 2009, the mayors of the region were controlling the
board of directors, whereas now, the boaabistrolled by the Minister of fRnsportation. The
rationale forand implications of this change are discussed in the next chapter.

The impacts of these institutional changes on planning outcomes are not presented here

because they are the subject of the next chapter.
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CHAPTER 5
TORONTO PART IIi ASSESSING THE IMPETS OF THE REFORM

This chapter assesses, 10 years after its inception, the impact of tR20@@0feform
of Torontodbds regional transportation structL
process, transportation investments, and land use desisiging 15 senstructured
interviews, research reports commissioned by both the government and Neptis Foundation, as
well as media reports.

The chapter is divided into two sections. The first section assesses the impacts of the
reform on the planning pcess, transportation investments, and land use decisions, as well as
its tradeoffs in terms of accountabilitgemocracy, and effectivenesbhe second section
provides a summary of the Toronto case, highlights policy recommendations suggested by the
respndents, provides a prospective outlook, and addresses some theoretical implications of

the case of Toronto for the framework of analysis developed for this study.

Impacts of the Reform
At this point, it might be useful to restate the purpose andetearch questisrthis
study aims to aswer:

1 How do new institutional structures aimed at integrating regional
transportation and land use planning impact the planning process,
transportation investments and land use decisions?

1 Does the representatiohstructure of these new institutions matter?

1 Does the change in institutional design impact the relative political weight of

the central city compared to the suburbs and higher orders of government?
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Does the new institution reinforce or weaken the oblthe central city in the
planning decisiormaking process? If so, what are the implications of this
change in the power dynamics for regional sustainabiligyitl

1 What are the tradeoffs between accountabiti@gonsibility &public scrutiny
through transparency), democracyrepresentativenesspublic debate and
deliberation), and effectiveness (local and regional changes) that different types

of institutional structures involve?

Understanding the role of the causal mechanism linking institutional destgn
decision outcomes requires qualitative studies looking at how policies and structures influence
the integration and consistency of regienahd locallevel transportation and land use
decisions.The purpose of this study is thus doufiEgled: 1) toassess the impact of the
reforms on the planning process, transportation investments and land use decisions; and 2) to
understand the causal mechanisms of these changes, if any.

The strategy for collecting and analyzing the various sources of dattewelspedo
reflect the reality on the ground cthe types of data available. Consequentg,résearch
planusestwo timeperiod (before and after the reform) and interppeatiterns of data in the
larger scheme of political dynamida. addition,two independent plan evaluationgre used
as another source of data (one evaluatind@igeMoveand one evaluating th@rowth Plar).

Two ot her reports analyzing Metrolinxoés fi
provincial government, were put to useheTlvarious impacts of the reform and causal
mechanisms are thus assessed using primarily the following sources of data:

1 15 semistructured interviews. Respondents were asked a variety of questions about the

change in the institutional design and its impgacthe decisiormaking process. They
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were asked if transportation decisions were more coherent with land use decisions, and
vice-versa, if there was a growth in TOD or in transit investments since the reform, and
whether they think those changes could d&ibutable to the reform or not.
Respondents were also asked to provide concrete examples (evidence) supporting their
perceptions. The complete list of questions is availabppendix C.

1 Two research reportesommissionedby the Neptis Foundation, amdependent
foundation | ocated in Toronto that #Acond
anal ysis and mapping related to the desi i
( Neptis Foundati on, g®4arehprpjects Nespljecpeer Fo un d a
review by leading scholars or specialistsxd the organization is relying on the
professional opinion of a group of wdhown experts in the Toronto region (see

http://www.neptis.org/research@rs

o ThefirstreportthatisusedisRkae vi ew of Met rpoepared kyd s B ¢
Michael Schabd$ (2013. This report estimates the costs and benefits for each
Metrolinx projects and as a package using data from Metrolinx and the TTC,
and makingassumptions where information is unavailable.

o The second report that is usedhiplementing the Growth Plan for the Greater
Golden Horseshoe. Has the Strategic Regional Vision Been Compr@mnjsed

prepared by Rian Allen and Philippa Camp${@013). Thisreport examines

18 Michael Shabas is a partner at FCP, a consultancy based in London, England. Borned and raised in Toronto,
Schabas has be@mvolved in planning, funding, and operating bus, LRT, ALRT, subway, and commuter rail in
Canada, the USA, Australia, Germany, Nigeria, and Britain. For further detailwvee&dcpworld.netand
www.schabas.ne{Shabas, 2013:7).

19Both are professional planners and researchers for Neptis.
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how the Growth Ran has been implemented by municipalities since its
adoptionby tracking land consumption.
{1 To assess the effectiveness of the reform, | also refy o other reports addressing
both Metrolinx®&s drangpertatiominvesemerdst r uct ur e and

o The first report isvietrolinx Investment Stratedietrolinx, 2013b), mandated
by the provincial government, which includes proposals for investment tools to
support the implementation of tig&g Moveas well as recommendatidar
proposals to integrate transportation, growth, and land use planning and for
maximizing the value of investments.

o The second one is the fin@port of the Transit Investment Strategy Advisory
Panel, titledMaking the Move: Choices and Consequer{2€$3). This panel
of experts was appointda) the provincial government reviewMetrolinx 6 s
Investment Strateggngage with the public, and recommend how transit should

be funded.

By validating or complementingt h e r e s plamsdtleeset ddduments help
assessing the impacts of t@eenbelt the Growth Plan Metrolinx and theBig Moveon
sustainability planning, more specifically tre planning process, transportation investments
and land use decisions, as well as other elemefdted to the regional gewmnance and
political dynamic.

Impacts on the PlanningrBcess

Has the reform improved or worsened the quality of the regional planning process? Has

it improved the amount of human resources and/or financialires® dedicatetb planning?

Is there better horizontal collaboration or coordination among regional stakeholders, vertical
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collaboration or coordination between levels of government, and better relationships or
improved cooperation among different units of the same gowemt? Has the reform
improved accountabilitfresponsibility and transparen@fddemocracy (representativeness,
public debate and deliberatién)

In theory, the reform changed the planning process in the sense that the provincial
government took over thenandate of regional land use planning and delegated to the
municipalities the task of implementing it by giving them two years to conform Grieth
Plan. In terms of transportation, the reform instituted a Metrolinx, a new organization in charge
of regional transportation planning. At first, the agency was controlled by the municipalities
who collaborated in producing tiBeg Move The provincial government then regained control
of Metrolinx when it replaced the board of directors by its own appoifte&® on this later).
Overall, the reform thus created two new planning processes: one for land use planning and
one for transportation planning. Although the processes are separated and operate within their
own framework, they are integrated in the sehaéthe regional transportation plan has to be
consistent with th&rowth Plan What are the respondents thinking about the impacts of the
reform on the process of planning and its various aspects?

Perhaps the first and one of the biggest impact the refm had was to reestablish
a regional planning process, which had been neaxistent in recent yearsAs seen in the
chapter introduction, there was no organization responsible for regional transportation and land
use planning at the time of the refqramdthere was no regional transportation plan or regional
land use planZoning and land use decisions were made by municipalities in accordance with
their Official Plan, subject to the regional municipalities and the provincial approvals, and

transportationinvestment decisions were made by sponsoring agencies (the province, the
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municipalities and the transit agencies) with no coordination at the regional Newelthe

province is in charge of regional land use planning and Metrolinx, under its purview, is
responsible of regional transportation planning. The very fact that the reform established a
planning process and led to the adoption of tegionalplans is seen as a positive asg®ac

the respondents (Intervie8s 8 & 9). The reform has contributed aoreal shift in mindset, a
shift in the fAzeitgeisto, which makes intens
accepted (Interview2 & 7). In addition, theGrowth Planand theBig Moveelevated the
Provincds ability to commént aonod meri diegalsiitons
consequent financial engagement of Brevincein transportation infrastructure also gave

credibility to the planning process. As one respondent puts it:

| think, after the growth plan, there was a lot of pushbldy municipalities and

devel opment industry that said, fiokay. So you've
haven't put your dol | ar BigMoweeame ouy wharritwasout h i s. 0 Wil
completed and when the government immediately comntittedvest in it, people sat up.

Because | think up until then, they were sitting
another plan. o6 Because it's not I|like this is the

there have been many, many plans, naelactually manifest themselves into advancing
into real projects. So when the government took this and then immediately went into
alteration of the governance, putting and operating into Metrolinx and committing real

dollars into real projects, peoplep@an t o real i ze t h(nterviewOh, they' re
12)

As shown in the next sections, this change in the way municipalities and developers
perceive the provincial planning initiatives has had some real implications on the ground. In
terms of the integtion of transportation and land use planning, although there are two
different plans, they are somewhat integrated, and their very existence and the fact that they
are accompanied by implementation mechanisms are a sign of improveraadbinitself.

The following quote describes the general consequences of this shift in the planning framework

on the local planning mind frame:
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| think it's an evolution in that both the growth plan and the RTP have created a higher

level of integration andwareness. | would s#tye coherence of transportation decisions

with land use decisishhappened faster as a result of those t
it would have been as integrated without them. So | think those two documents definitely

have meed the yardsticks a lot farther and faster than we would have seen without them

(...) because ongthe Growth Plarj requires conformity and speaks to the integration of

land use and transportation and requires development to be more compact and transit

supportive. The other onghe Big Movg supposedly is the infrastructure plan that

supports it. So | think the two of them together have demonstrated the two land use and

transportation planning have to be much more integrated. So | think thingsiarelgef

better thantiwould have been without theifinterview 3)

To be more specific on what exactly the reform changed in terms of planning process,
the Provincehas taken the former land use regime, which included consultation, mechanisms
for local implementation, provincial review and a system of appeal, and improved it to include
a regional vision and a set of planning requirements withiGtiogth Plan which is subject
to a mandatory 1§ear review.

In terms of regional transportation, tReovincehas created Metrolinx that instituted a
brand new regional transportation planning process, which had be@xistant for the past
years. As mentioned previously, the list of projects included iBitpd/loveis sort of a wish
list built on several dmades of planning (Interview 5). The priority projects that were
recommended by the board of directors for the first wave of investments were selected based
on a combination of considerations such as project readcwmspletion of thenvironmental
assesment), community support, funding availability (other than Phnevincg and other
criteria included in the fAbabxkilA)eThesBCABEE ana
costbenefit analysis that breaks down the return on investment of differenbtegias or
options, assessing the merit, the need, and the deliverability of the projects, including how
much money the project cost versus the ridership and development activity they might spur, as

well as traffic and ridership patterns (Interve8y 10,12 & 14). Despite these criteria, some
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respondents directly involved in the development of Bige Movementioned that the first
rounds of projects were selected mostly on the basis of ready to go (Interview 13). The Eglinton
Crosstown LRT, for examplg@(esented in the next silectior), had been thought about for
35 years and was a fAstrong wishlisto of the
is connected to the overall transit network (Interview 6).

Metrolinx has since attempted to rediits planning process by undertaking a BCA for
any project more than $50 million dollars and by trying to harmonize the BCA with the
AProject Prioritization Frameworko, which is
quantify and sometimeat a higher level, such as regional equity concerns, the strategic fit
with policy objectives or elements like balancing the need fenexgizing the downtown core
of an older, mature community versus providing a booming suburb with Fogtler transit
service (Interview 4 & 5) . | n 2010, Metrol i nx used t hi
Framewor k 0, Figurel6,ucsprioritizé thedremaining unfunded priorityojects

(Metrolinx, 2013b: 21).
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Figure6: Metrolinx project prioritizationfamework
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Generally speaking, the creation of Metrolinx and its higher level of scrutiny have
modernized the thinking around transportation and allowed the Province to move
forward with its investment plans (Interviews 3, 5 & 8). The following quote describes this
process of change:

So, certainly, we are investing in transit now.
government has made a priority of investing in trajwitich has led to the creation of

Metrolinx]. But, now, we have things like, you know, the prioritization processatind

that to come forward withActually, when we sathatwe want to build a project, what

does that mean? What does that involve? How should it be done? What shobébsédse p

be? All of that. So, we now have an organization whose job it is to do that analysis and

bring that intelligence to the decisioma k er s t o sort through. So, I th
di fference. Il tds made it doowars brbtlarsitthab t ake s o me
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havendt been take nn b iwoblrentohveull@awe been able to

afford to build theEglinton Crosstown Line. It was just too hig a project. Andto

suggest that the provincial and federal governmentsdyaralvide the city with that much

money for the city to just do abdliondollarwoul d, | j us
project. l'tds just too big to not have accoun
government has the funding and they aiagitheir agency Metrolinx to build the project,

ard in doing so, the TTC and thetf of Toronto are involved in every step of the way.

(Interview 5)

However, although Metrolinhas developed a type ohtional evidencebased
planningprocess, it onlyhas an advisory role to the Minister of Transportation and Ontario
Premier, which are the final decistomakers on transportation funding matters and follow their
own decisioamaking and budgeting processes (Intergé&n& 12). We thus must distinguish
the transportation planning process leading to adoption of Blge Move and its
recommendations from the decisioraking process leading to the funding of projects and the
implementation of thé&ig Move As shown in the next sectiothe ability to plan habeen
improvedwith the creation of Metrolinxbut their ability to influence the implementation of
the planning has been diminished

In short, the reform did improve the planning process by bringing the regional
land use regime to the next level and bygreating a modern regional transportation
planning framework that allowed the Province to move forward with a financial
commitment in transportation infrastructures.

As for the cooperation/collaboration/coordinatiaamong stakeholderst has been
challengingas more occasions or need for interactions also means more opportunities for
conflict and for jurisdictional rivalries to emerge.

In terms ofhorizontal collaboration or coordination among reqgional stakeholders

intra-regional (GTHA) coopettion, theGrowth Planhas forced the municipalities of the same

regional municipality to negotiate among themselves the portion of the growth that was
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allocated by therovince Besides that, th@ovincebeing the entity that developed Geowth

Plan in a quasiunitary fashion (because remember, the previous initiative for regional
cooperation, the GTSB, had failed), all the municipalities and the regional municipalities,
GTHA-wide, do not have to cooperate on land use matters as they only havéstoemithe
regional plan imposed by tipeovince So while the new land use planning regime increased
coordination at the regional muipal level, it did not increaseollaboration on a larger,
GTHA-wide level. In terms dfransportation, the regional muicipalities and the mayors of
Toronto and Hamilton collaborated effectively when they were part of the first iteration of
Metrolinx board of director@hat was in place from 2006 to 2008)was also an occasion for
them to discuss informally about ig€suof regional interest. This quote describes this spirit of
regional <coll aboration that was taking pl ace

of local appointees:

And | would say that Metrolinx worked very well at the beginning, when we haohi®

picking its own representatives, and we had the regional chairs. It was very good, | guess...
we understood all this stuff. With great respect to the citizens that's been appointed, they
have absolutely no knowledge whatsoever. Truly, because tbeaeghairs oversee their
transit networks, and the Mayor of Toronto and the head of TTC oversee their
transportation network. We understand it. We understand the funding commitments, we
understand the funding implications, we are the experts in Canablasenissues. We had

the regional chairs, the Mayor of Toronto, and the head of the planning committee, the
head of the TTC, and the former chief planner of Toronto, that was a forum that was
actually helpful because we could discuss these issues, andiudt most important part

of those meetings were at lunch, because we sit around with the regional chairs and we
didn't meet regularly and we talked about... we might not even talk about transportation it
might be other issues, but that made it worth aftiimade it work. The presence of the

people who held those officddnterview 9)

In addition, the chair and the viobair of the initial board, who were the provincial
appointees, helped the local appointeefind a path through their own seffterestand thus
acedas a sort of mediator.ogether, the initial board members were becoming such a strong
voice in the region that tHerovincehad to restructure the composition of the board (Interview

6 - more on this later). Since the local appointeeseneplaced by neelected provincial
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appointees, there is no forum for local political representatives to meet on regional
transportation issues, which is creating all sorts of problems that has led to calls from both
Metrolinx and the Transit Advisoryael to reinstall local appointees on the board (Interview

5; Metrolinx, 2013b; Transit Investment Strategy Advisory PartE3® (again, more on this
laten).

In terms of thevertical collaboration or coordination between levels of government

more opportaities to collaborate also mean more occasions to disagree but overall, the
Provincds oversight of | and use and transportat.i
municipalities, mostly because there was very little coordination going on beforefaha r
(Interview 15).

On theland use sidethe adoption of the growth strategy and its implementation have
caused and ar#ill causing a lot of tensioThe legislative/regulatory approach adopted by
the provincial government has created conflict with municipalities and developers who
disagree with the provincial requirements, their implementation, or have different
interpretations of the legislation ¢(grview 11). As a result, a large number of municipal
amendments to their official plans are appealed to the OMB (more on this in the section about
the impact of the reform on land use decisions). HoweveGitbeth Planimproved regional
coordination beause municipalities are now considering their population and employment
projections with a sense of their implication at the regional level (Interview 14).

On thetransportation side, the reform improved vertical collaboration to a certain
extent. On theplus side, Metrolinx having the mandate of coordinating with all the transit
agencies and stakeholders, a plethora of committees were set up, both on specific regional

transit projects and issues of general concern (Interview Th#.agencyholds quartery
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forums with all theplanningcommissioners of all the municipalities of upper and skitigie
municipalities in the regigras well as a regular forum with transit operators (Interview 5)
Those regular forums ensure a certain level of coordination avareness of each
stakeholdés activities and issues that are ongamngboth land use and transportation fronts
(Interview 14).0n a project by project basMetrolinx also has aomprehensive engagement
strategywith municipal officials and stakeholdeathe nunicipal level There is a better level

of regional coordination through all of the municipalities as a result of Ntetratting as an
umbrella, the Downtown Relief Lineansit project being a prime example of this improved
coordinationin plaming (presentedater in this section(Interviews 8, 12, 14 & 15). In
addition, Metrolinx gives the lower orders of government some level of certainty because the
Big Move has some shortand mediurrterm planning initiatives that the regional
municipalities and local governments can plan around when they do their modeling (Interview
2).

However Metrolinx is having a hard time getting the collaboration of other transit
opeators in carrying out its mandate of fare and service integration and also in the planning
and building phase of larger transit infrastructure proje&is; project that has financial
implications for other transit authorities is obviously more contestid@n top of that,
jurisdictional or interagency rivalries are coming in the way of regional coordination of transit
planning, construction and operatioigtiatives like setting all the clocks to the exact same
time, scheduling, defining a senior oclald, and ordering and purchasing are easier to agree
on, but tougher issues like developingegional transit traveler information systeand
especially fare integration, which has important financial implications for transit operators, are

more difficult to agree on (Interviesb & 12). The battle over Presto fare card, the diffiesti
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of integrating transit fareend the Eglinton Crosstown LRT, presentethanext sectionwere
frequently cited as examples of challenges of vertical collaboratm@ordination.

Metrolinx has increased planning resources and capacity in the region, but the fact that
it is arelativelynew organization means that it does not possess the expertise required to carry
out the construction of transit projects on localrse et s . This fAstructur a
Metrolinx, as coined by one respondent, has led to inefficiencies in the form of project delays,
and also caused a rift with the TTC who do not respect the judgement calls of Metrolinx
(Interview 9). These ineffieincies are addressed in more details in the section about tradeoffs
in terms of accountability, democracy, and efficiency. Generally speaking, the collaboration
of Metrolinx, other transit operators, and municipalities on a project by project basis and the
integration of land use concerns around mobility hubs are making the process longer and more

complex, but ultimately, in theory, this should lead to better outcomes (Interviews 3 & 10

SubCase 1: Thdattle over PRESTO Fare Card and Fare Integration

The 6" Strategy of th@ig Moveis to implement an integrated transit fare system across
the 10 transit agencies in the GTHA, and the deployment of PRESTO electronic fare card
system is the first priority action towards achieving this objective (Metralid88: 42)As of
April 2015, PRESTO cards are used in Go Transit, Oakville, Mississauga, Brampton, York
Regi on, Hamilton and Durham Region public t
Transpo and 15 select TTC subway stations (Metrolinx, 2015c; 2015).

The battle over the adoption of PRESTO electronic fare card and the issue of fare
integration were mentioned by the respondents as an example of the hurdles facing Metrolinx

when it tries to achieve cooperation with municipalities and other teurtbivrities, especially
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Toronto and the TTC. It also shows the limit of collaboration, which stops at the line of
financial commitment.
Toronto and the TTC were initially against the PRESTO fare card because 1) PRESTO
readers would be too expensive tatatison all the buses and subways and 2) they preferred
to adopt an Open Standard electronic fare payment system (Interview 9; for more details, see
Torstar, 2010). After an open battle in the media and also on Facebook (!), (Rider, 2010 and
recounted by ®ve Munro [2010a and 2010b]), tReovince Metrolinx and the TTC came to
an arrangement where the subsequent releases of the PRESTO system will allow the use of
additional devices, such as contactless debit and credit cards, mobile applications, etc.
(Metrolinx 2015c). The TTC is currently accelerating the rollout of PRESTO (TTC, 2015)
TTC6s reluctance to commit to PRESTO has
government to increase its authority, which resulted ifPtiogincechanging the compdsin

of Metrolinxds board of directors. This sequ

Reflecting the problematic retrenchment of municipal political geographies,

Metrolinx staff protested in early 2009 that the TTC was acting as a barrier to

integrated regional transit development by not committing to the regjie

PRESTO transit fare a r d . The Province subsequently heede
calls for greater authority. I n March 2009, Pre
board of diretorsi including the removal of Mayor Miller [the Mayor of Toronto at

the time]i in an attempt to deoliticize the agency and move beyond the political

impasse preventing transportation projects breaking ground. The move raised

concerns in the Torontoif§ that future transit/transportation development would

threaten Torontonians6é interests within the re
suburban transit riders) and jeopardize Transit City. (Addie, 2010: 12)

One of the respondents confirms that the PRES8attle was an important contributing
factor in the decision of removing the politicians off of the board of directors (Interview 9).
However, Afare policy is not technologybo
fare integration is a much more cplax and costly issue than implementing a single fare

collection system across transit agencies. There are 10 different ways fares are collected in the
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GTHA, with each municipality having the jurisdictional authority to set its own fees. There are
co-faresand transfer arrangements between GO and suburban transit operators, but not with
the TTC. The fare integration issue thus concerns the 905/416bwosdary trips more
specifically, where riders commuting in and out of Toronto have to pay multipleftaras

single trip: one to the TTC and one to the other transit ges(s) (Munro, 2010a; Interviews
3&9).

In its latest update on fare integration, Metrolinx explains how it will assess the
potential fare structures (flat fare, fare by mode, fare ibtanice, and fare by zone) in the
GTHA context (Metrolinx, 2015d). Despite this planning and policy work, fare integration
requires cooperation and coordination among transit providers and municipalities at a political
level (not only at the staff levelsat is currently the case) (Metrolinx, 2015e; Interview 5).
First because fare integration might have governance (legislative) implications, depending on
the preferred new fare structure (Interview 5). Secondly, and most importantly, central to this
issueof cooperation is who will subsidize the difference in total revenue if -txoster riders
get a discount? As |l ong as this question rer
integration is unlikely (Munro, 2010a; Interview 9).

SubCase 2: The #inton Crosstown LRT

The Eglinton Crosstowris a light rail transit (LRT) linebeing constructed along
Eglinton Avenue in Toronto. Scheduled to be running in 2020, hikildSeter corridor
project includes a XRilometer underground section (see Mdp. Representing a $5.3 billion
investment, the Crosstown is the largest transit expansion project in the history of Toronto
(Metrolinx, 2015b). Technical specifications and project construction update reports are

availableat www.thecrosstown.ca
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http://www.thecrosstown.ca/

Map 11 Eglinton Crosstownaute

Source:Excerpted from Metrolinx (2015)

Because it is one of the first and largest projects funded and constructed by Metrolinx,
the Crosstown was frequently used by the responderggeimplify their thoughts on the
changes brought by the creation of Metrolinx. More specifically, the respondents used the
Crosstown as evidence of:
1 Project selection based on project readiness;
1 How the new chain of accountability has allowed Bmevinceto reinvest massively
in regional transit projects;
1 The difficulties of compromising regional and local travel needs with the number of
stops determining what types of commuters will be served,;
T The inefficiencies resuligng from Metrold]l

1 The struggles ahteragencycooperation in construction/operation phases;
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1 How Metrolinx facilitate site/station planning and development;

1 Regionallocalprivate sector coordination in station planning and development.
| am focusing on the last three bullet points here because they are mostly related to issues of
coordination.

When Metrolinx started looking at the Crosstown, it did a real estate assessment of all
the lands in and around the station to identify whiclthefn had the highest potential for
redevelopment, which were more difficult to redevelop and which ones were in between.
Metrolinx then decided that its role would be, as a public sector agency, to serve as a catalyst
force in those projects where publiecsor was needed to spur development (there is no
intervention required for the private sector to invest in larger sites, which are naturals for
redevelopment, and the smaller sites have very low potential for land value uplift). As
Metrolinx goes througithe procurement and developing the specifications of the Crosstown,
the agency puts into the specifications the
developers to redevelop lands that Metrolinx would have ownership of, or to work with
adjcent land owners. In addition, Metrolinx has identified a series of other sites that it publicly
owns and put a separate request for proposals (RFP) to see what interest there was by the
development and community.

This has been a very complicated prodessause every condition along the corridor
is different: very suburban, low densities, very high density, high value, and other emergent
communities. The integration of development along the corridor is thus quite challenging and
Metrolinx cannot wait fothe developer to have a scheme to incorporate it into its projects.
Thechallenge is trying to figure out how to future proof for development that comes at a later

date without disabling Metrolinxés ability
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(Interview 12) Simultaneously, the City of Toronto is thinking about how to change the zoning
and the planning to get TOD along the Eglinton corridor, particularly in and around stations.
The City is trying to rezone those areas to get the kind of develtpwhich maximizes the

Crosstown investment (Interview 11)

Besides the provincial level, the respondeldsnot comment othe coordination and

cooperation among different units of the same governni@mttheprovincial government,

there are abouwdight key ministries that collaborate togetberdand userelated matters, but
thelead organization responsible for lanse planning approvais the Ministry of Municipal
Affairs and Housing (Intervies3 & 11). As mentioned previously, ayperation protocdhas
been institutionalizedtalled theOne Wirdow Provincial Planning Servic&he first protocol
was signedby the deputyMinisters of each of those ministries in 19%dthe provincial
governmentupdated it twiceincluding early 2A4. The One Wirdow Provincial Planning
Service has a hierarchical committee structured#ptyMinistersO ¢ o m mhotare the
senior executivesthe assistant deputiés c ommi t t e e, the director st
working-level committee.The policy direction comes from the top, the working level
committeedoesmost of the work and thegverything isvetted through the directors and the
assistant deputies to make sure thay areall aligned, not steppingn each other's toeand
manage thé&radeofs or competing prioritiefRecently, agroup of deputMinisters advocated
for amore irtegrated decisiemaking model that integrates thknistry of Municipal Affairs
and Ho whkoe tedidomgy and GIS platforms which would be usekiectively by dl
the ministries (Interview 10By bringingexecutive level buyn to that sort of collaboratign

the One Window Provincial Planning Servicséen as a really shining example of horizontal
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collaborationcompared to other sectors, like social service or health care, which operate in a
more fisiloedo fashion (I nterview 10).

In terms oftransportation, there is some evidence that the creation of Metrolinx
brought more interconnections among different uaiitdhe provincial government (Interview
12). The Ministry of Municipal Affairs and Housing works collaboratively with Metrolinx
from a land use piece, because the Ministrglvgays trying to drive the land usadthe
official plans that will support th&ig Movein relation to transit stations and corridors in
particular and so they share all the modeling amongst each other (Interview 10). The Ministry
of Transportation also works closely with Metrolinx, which is under its purview. However, as
discussedater, Metrolinxwas undermined or subdued by the provincial government on a
number of occasions, which indicates that even though administrative units do work
collaboratively at a staff level, it does not mean that the agency and ministries see eye to eye
on an executive or political l evel . This o0bs
relationship with the regions, municipalities and transit authorities (Interview 2)

As for theregional municipalities and local governmentsthere is little mdication
that the elements of the reform have had an impact, either positive or negative, on the
cooperation among units of the same local or regional government. In addition, the evidence
is somewhat mixed. Generally speaking, @rewth Planhas faciliated cooperation among
different administrative units as municipalities and regional municipalities had to make their
official plan comply with theGrowth Plan(Interview 2). However, this also brought some
conflict between planners, who agree with thedamental principles of thérowth Plan and
the council members and developers, who had different views and different interpretations of

the legislation (Interview 11). In terms wénsportation, there is even less evidence that the
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reform improved collaboration among units of the same regional or municipal government
because no TPPS was enacted by the provincial government, and so the municipalities are not
subject to any legislative provisiorquiring them to conform to tHgig Move(Interview 5).

In the City of Toronto, for example, loigrm transportation planning is undertaken by the

City and Metrolinx. The TTC works closely with the Clitgth in terms of rapid transit projects

and also interms of other operational measures. TTC has a surface paosty network that

they are developing with the city planning departnmfenttheir bus system and streetcar
sydem. Senior level staff from all agenciessit on T o r 0 nBxexudivwe Coordinatg
Committee, that is the city and TTC staff, and it includes the CEO of TTC, the city manager
and deputy citynanager, and chief planner from the city of Toronto (Interview 14). However,
despite the Executive Coordinating Committee, ntianicipal coordaation also faces some
hurdles, as il lustrated by this quote about

with the TTC:

Those places that have kind of strong partnership and collaboration internally between
those working groups are unfonately in the minority, and | mean...take the City of
Toronto as an example, the relationship there is awful. The transit system and the
municipal roads groups are constantly in conflict, and there's absolutely no working
together going on there. Very bakhd part of it stems from the lack of leadership at City
Hall, there is no incentivior them to work together. The &or[Rob Ford]isn't sending

the right signals, and as a result, they have different views and...things as simple as the
transit priorityfor buses and streetcars on the roads that's needed to make the service flow
efficiently. The roads department has no interest in collaborating and cooperating with
transit on this, their interest is in moving cars, not in moving buses, and if theyaom't

the political direction to do that, they're going to resist all the suggestions and the requests

coming forward from the transit system (.(IJnterview 15)
Because city operations are deeply entrenched in history and politics, it would takes
morethan a provincial plan to change the working habits of municipal bureaucracies, which

are all different and have their own histories.
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Overall, the reform increased theoccasions forcommunications and interactions
between administrative staff, thus improving cooperation and coordination among
stakeholders in terms of planning, especially at the regional (GTHA level). However, the
reform improved the relationship among actorsasfara pl anni ng and fAeasy
concerned, financial implications and jurisdictional rivalries slowing the progress on
other fronts, such as theGrowth Planimplementation, transit project implementation,

mobility hubs, and transit service and fare integraion.

To summarize, the adoption of the growth management strategy and the creation of
Metrolinx did improve the planning procdsgimproving the regional land use regime and by
creating a modern regional transportation planning framework which allthe€&dovinceto
move forward with a financial commitment in transportation infrastructures. In addition, the
conformity requirements and the coordination mandate of Metrolinx enhanced cooperation and
coordination among stakeholders in terms of planninme@ally at the regional (GTHAevel
However, the reform i mproved the relationsh
wi ns 0 wer ebecausdinaneial implidations and jurisdictional rivalries sledthe
progress on other fronts, such as tBrowth Plan implementation, transit project
implementation, mobility hubs, and service and fare integrafidrase difficulties are
addressed in the following sections, which are assessing the impact of the reform of

transportation invéments and landse decisions.
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Impacts on TransportatiomVestments

As mentioned previously, the reform will be considered successful on the transportation
front if spending decisions are coherent with land use decisions, that is if they are supportive
of the existingbuilt environment, denser land uses, or directed towards designated growth
areas, for example. Generally speaking, transportation investment choices (road and bridges
versus transit, expansion versus maintenance, infrastructure for cycling and walking) sh
be made as to minimize vehicle use and reduce VMT. As a remiieeolinx was createtb:
1) provide leadership in the aalination, planning, financing and development of an
integrated, multmodal transportation network that conforms with transimn polices of
the Growth Plan and 2)to act as the central procurement agency for the procurement of local
transit systenvehicles, equipmenttechnologies and facilitieson behalf of Ontario
municipalities (Government of Ontario, 20)6Over time, Mt r ol i nx0s mandat
include three operating divisions, including GO Transit, in addition to its initial planning and
coordinating responsibilities. According the agency, théig Move will double transit
ridership by 2031reduce the average comtauime, and reduce highway congestion across
the region (Metrolinx, 2008)lhe specific targets set out in the Big Move are listefable
8. In theory then, the adoption and implementation oBigeMove aswell as the fulfillment
of Metrolinxds coordinating responsibilities

sustainable planning outcomes.
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Table8: Targets set out in thgig Move

Today By 2033
Our region Current trends With The Big Move
Annual transit customers B30 million BOO million 1.3 billion
Rapid transil route nebwork 500 km 525 km 1,725 km
% of people commuting o 26% 26.4% 39%
work by transit, walking or
oycling
% of people who live 42% A7 % B1%
within 2 km of rapid transit
Annual greenhouse gas 2.4 tonnes 2.2 tonnes 1.7 tonnes
emizsions from
transportation, per person
Average daily commute 82 minutes 109 minutes 7T minutes

time

SourceExcerptedrom Schabas (2013: 18)

Assessing the causal link between the creation of Metrolinx in 2006, the change in the
planning process, the approval of Big Movein 2008, transportation infrastructure projects
selection, funding, construction and operation, and the achievementahabk outcomes
i's a difficult, 1 f notBigiMoye 8asdaineMbngoring&kephrt Met 1
released in 2013, indicates that there is minimal information about changes in performance
indicators since the adoption of tBeg Movein 2008(Metrolinx, 2013c: 7) What is more
feasi bl e, and what | intend to do here, i S
changes brought by the reform and to assess the actual implementation of By Move
along with the types of transportation projects that are funded, as to determine whether
the reform helped creating a decisiormaking environment more susceptible of achieving

sustainable outcomeskor this, | am relying more specifically on theidence provided by
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the respondentand the indeperaht evaluation of the projects included in thigy Move
conducted by Michael Shabas (2013).

Respondents were asked directly if transportation investments were more coherent with
land use decisions since the adoption of the reform, whether the reforgedhtre way
transportation spending decisions were made and if so, whether it had an impact on the types
of projects that were funded. The respondents answered using concrete examples of investment
choices as wel | -daesci esx ampsloalsBigvidGvepiojeassr The
respondent sé perceptions and professional ju
(or not) are wei ght elibnefd gvaluatios tonduckee by pMicloagle c t s ¢
Schabas (2013).

Before getting into the specifics of individual projects, it is important to remember that
overall, theBig Move and the process associated with its adoption is perceived by the
respondents as a positive addition and contributed to a shift in the pl@mvingnment. The

following quote represents this general feeling about the reform:

Interviewer: Do you think the creation of ML changed the way spending decisions are
made? Or the types of projects that are funded (like road vs. transit, expansion vs.
mainenance)?

Respondent: Yes, | think it did. | think that by creating a plan for a regional transit system
that there wassic) elevated expectations and understanding about how you could create a
new way of getting people around. | think that that's 8oéntial in terms of provincial

policy. (Interview 13)
In addition, as seen in the last section, the creation of Metrolinx and the adoption of the
Big Movehave led to an increase in provincial spending for transportation infrastructure,
particularly trasit. The two charts below illustrate this increase in provincial spending.
Wheread-igure 7shows the evolution of capital funding for transit in the GTHA since 1986,

marked by an increase of the federal but especially the provincial contribution since th
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establishment of Metrolinx in 200&jigure 8illustrates the overall provincial infrastructure
expenditures per sector, with an increase in transit infrastructures in the years following the

construction of th&ig Movein 2008.

Figure 7 Capitalfunding for tansit in the GTHA since 1986

CAPITAL FUNDING FOR TRANSIT IN THE GTHA SINCE 1986
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Source:Excerpted from MetrolinX2013b: 4%

There is currently $16 billion worth of capital funding for transportation projects
from the three levels of government, including over $13 billion from the provinal
government alone(Metrolinx, 2013b: 2). These sums are dedicated to the construction of the
First Wave projects of thRig Movethat are listed in Box 2. As for the Next Wave of projects,
they would require an additional $34 billion in funding, whiceMr ol i nx6s Il nvestm
(2013b) and the Transit Investment Strategy Advisory Panel (2013) were attempting to find

(more on this later). The First Wave and Next Walvprojects are shown on Map 12.
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Figure8Ont ari o6s i nfrastr udnce008206x pendi tures by
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Box 2 : Ongoing transit infrastructuneviestments in the GTHA

In June 2015, there wa$16 billion worth of capital funding for transportation
projects proceeding:

1 Toronto-York Spadina Subway Extension An extensi on
subway system from Downsview station to Vaughan Metropolitan Centre
York Region.

1 Light Rail Transit Projects: LRT projects on Egliton Avenue, Sheppard
Avenue East and Finch Avenue West.

1 Union Pearson ExpressA rail link connecting Union Station with Pearson
Airport, which will be completed in time for the 2015 Pan Am Games.

1 York Region Viva: Bus rapid transit (BRT) service on budylanes along
Yonge Street and Highway 7 corridors in York Region.

1 Union Station Revitalization: The renewal and expansion of Union Station
the busiest transportation hub in Canada.

1 Mississauga Transitway A BRT system across Mississauga along Highwa
403, Eastgate Parkway and Eglinton Avenue.

1 Brampton Zim: BRT on Queen Street, Main Street, Steeles Avenue and
Bovaird Drive in Brampton.

1 Georgetown South Project:l nf rastructure i mpr oV
Kitchener rail corridor.

1 Durham Pulse: The BRT gstem travelling across the Highway 2 corridor ir
Durham.

1 PRESTO card: The regionally integrated fare card for the GTHA.

In addition, GO Transit was making significant infrastructure improveme
across its extensive rail and bus network. Thegestments include the expansion
GO6s | ocomot i v edecker luses, new arel wxpahded pmatkieg facil
across the rail network, new rail service to KitcheWéterloo Region and Guelph, th
extension of the Bradford GO rail services tarigg and 30 minute service on thg
Lakeshore line. In addition, all day GO train service was planned to start g
Kitchener line by 2015 and is slated to be extended to the Barrie Stouffvillg
Richmond Hill lines within the coming five years.

Source: Transit Investment Strategy Advisory Panel (201344%
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Map 12 Metrolinx first wave and next awe of gojects

Source Excerptedrom Transit Investment Advisory Panel (20E5)

So among the list of 43 projects identified in Big Move s -ydabplan in 2008, at
least nine of them are funded or under construction, totalizing $16 billion 2@1i&Big Move
Plan Update Metrolinx has removed projects from the-yigar and 25ea lists, moved
projects from the lfyear plan to the 2§ear plan, moved another project from they2ar

plan to the priority plan, and also added new projects to the lists. So what about these projects?
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Have the rational, evidendmsed recommendationg Metrolinx led to more desirable
investment choices from a sustainability standpoint?

The evidence collected clearly indicates that the evidenbased planning process
i nstituted by Metrol i nx [poansiall peodn t i b B] a ok eod
(Interview 5). Although the viewpoints on this vary, all the respondents are pointing to political
interference from every level of government at all stages of the planning process, including
project selection but also fare policy, servieedls, technologyoutes, etc.This observation
i's al so n o tRevikw of the BsgcMoyaihmiehsvas commissioned when it seemed
| i k eBigiMoewas going to be derailed by politic
especially true for the provincial governmemnd former Minister of Transportation Glenn
Murray, who once told th&lobe and Maithat he was unconvinced the planning process has
been ri gorous enough to be final and cons
Apl acehol derso (Moore, 2013).

Somerespondents perceive this situation as being accepieble c ause [t he pol
are the people wedve empowered to make deci s
supposedly representative of theempveopprate i n t
ino (Intedavdmwn8) the one elected to make d
(Interview 12); whileat lot of them despiseiifii t shoul dndét be about w
bi ggest, or the most paomingaldughingstotkisituatiggouvei ew 1 3
doing this study at aime of major political failuré ( | n t eAs for Metwling, )t would
l i ke its plaproofde d@Gmpolitt wouadad be too easy

(Moore, 2013). Regardlessf mor al and normative judgement
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professional opinion and evidenebdsed recommendations were undermined on a number of
occasions since tHgig Movewas adopted in 2008~vo0 of which will be the focus on inquiry

Before pesenting tw@sub) case studies that represent the transit infrastructure projects
which were most frequently referred to by the respondents as evidence of political interference,
let us take a look at the general conclusion of the Schabas report toeseéelwb r  Met r ol i
projects have the potential to fulfill their promises and reachBigeMove goals, both
individually and collectivelySchabas used data from Metrolinx and the TTC to estimate the
total cost of each project, including capital and opegatbsts and benefits, the number of new
riders the project would attract to transit, the percentage of the costs would be recovered
through farebox revenues, the net financi al

economic benefits of the gext, including time savings to motorists using less congested

roads. These calcul ations generate key indi
revenuesao, Afnet benefitso, Afbenefit/ cost ra
fbenesttrati od is |l ess than 1. 0, t he aut hor

without modifications. In addition, the report identifies a series of opportunities to optimize
transit services and increase value for money that Metrolinx has dwedi¢Schabas, 2013:
6-9). The conclusions of the report are summarized in the map and figures below, which
include an explanatory text at the bottoml t hough Schabasd assessme
account the history of the projects or politics, it doesvisle an independent, quantitative
evaluation of the transit projects identified in Big Move

Map 13illustrates First Wave and Second Wave projects and shows that not all of them
represent good value for money, according to Schabas evaluation. Ameamige First Wave

projects that are currently funded, three of them should not proceed without modifications
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(Eglinton Crosstown LRT, Sheppard East LRT, and Scarborough RT Replacement and
Extension), and one of them should not proceed at all (Finch MR&St In addition, the
Downtown Relief Line should not be included in the Next Wave of Projects. Note that the GO
commuter rail, BRT, and other projects located in the-destving, outer suburbs usually
represent good value for mon@gartly because thagpresent a greater potential for attracting

a large number of new transit ridensto the system

Mapl3Schakas &@wr of BibeMoveol i nx 0 s

Review of Mefrolinx’s Big Move 7

FUNDED NEXT WAVE

000000

SourceExcerpted from Schabas (2013: 7)
164



In Figure9, Metrolinx Proposal and Schabas Optimized Proposal are weighted against
one another in terms of capital cost, net incremental revenue, and new daily riders. Note that
905 Schemeso represent BRT and LRT project
suur bs; and ATransit City Schemeso represent
(which were proposed collaboratively by Metrolinx and the City¥nansit City a plan that
Mayor Rob Ford set aside whia was firselected in 2010). The bar chalearly shows that:
1) capital cost can be reduced using the technical or technological options put forward by the
author; 2) net increment al revenues can be i
project alternatives; and 3) new daily riders te increased using the projects selection and
modificaions recommended by the author.
Figurel0s hows the costs and revenues for bot
Schemes by projecthe most interesting part of this bar chart is the boxes below each project
that shows: 1) whether Metrolinx has performed a business case analysis (BCA) for that
particular project; 2) whether or not the project is funded; and 3) the benefit/cosbraisch
project.
A few observations stand out from a comparison of the presence of a BCAeshrqe
of funding, and the BCROut of the 15 Metrolinx projects that were evaluated (in green):
1 Onlyone has a BCA, is funded, and has a BCR over 1.0hk isakeshore GO service
every 30 minutes with electric locomotive, a relatively small project.
9 Out of the 9 projects that are funded, only 3 have a BCR over 1.0;
1 Out of the 9 project that are funded, 5 do not have a BCA,;

1 Out of the 6 projects that represgood value for money, 3 are funded.
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Figure9: Metrolinx proposal vs. Schabasptimized poposal

METROLINX PROPOSAL VS OPTIMIZED PROPOSAL

CAPITAL COST NET INCREMENTAL REVEMUE

Y20%

DOLLARES (MILLIONS)

CURRENT METROLINX PROGRMAM

QFTIMIZED PROGRAM

Figure E2: This bar chart shows the differences in capital cost, net incremental revenue, and new ridership for all major

Metrolinx projects as currently proposed, and an "optimized” system — that is, projects that incorporate the improvements
suggested in this report. The costs and coniributions of GO Rail, subways, LRT, and BRT are shown within each bar, all as
“MNet Present Values.” Note the large incremental revenue from the GO Rail schemes in the Optimized Program, far more

than the capital cost of the GO Rail schemes.

SourceExcerpted from Schab#2013: 10
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Figure 10: Costsangéverues of Metr ol i nx chem#s Schabasd mod

COSTS AND REVENUES OF METROLINK AND MODIFIED SCHEMES
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Figure E3: The summary grophic on the following poge compares the schemes proposed by Metroline and the improvemenis
recommended in fhis report. The blodk bors indicale net costs, soking occount not cnly of copifal ond operating costs, b
alsc savings from services that are reploced. The whike bars repressnt net revenues, and the red line shows ness riders for
each schemes. Below the groph, the bowss indicates projeces for which Metroline hos issved o comprehensive Bensfits Cose
Analysis, those for which funding hos been idenfified oz of lote 3013, ond the Benefit:Cost rofio for each project. A
Benefit-Cost rafio of less thon 1.0 indicates that o project dos=s not represent good voles for money. Mobe that incremential
revenuss sxceed hotol costs for the UP Express for the G0 Rail upgroding schemes.

SourceExcerpted fronSchaba$2013: 13
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Overall, Schabas eBigaMbvaedanionstate thatfthe dgencyrdoes i n x 6
not perform a businessase analysis for each project, and when it does, the BCA is often
incomplete and not released publicly, which raise questions about transparency and efficiency
(elements discussed in a subsequectia® (Schabas, 2013: 11). Most importantly, and this
is related to the previous observation, the projects that are funded do not necessarily represent
good value for money, argheapetransit optionghat would attract more new daily riders and
increaseaevenuesre set aside. As a result, the project options selected by Metrolinx are not
likely to result in an increase in ridership to the extent that collectively, they would reach the
goals set out in th&ig Move I n addition, t memair mp Ipe men thagto
structure, and/or fare and service integration, which Metrolinx has a difficult time
accomplishing, represent an important piece of the puzzle that has the potential to generate
more revenues and attract more riders onto the systeraq&s2013: 9).

Schabasd observations corroborate with ou
trump policy and as a result, thebetter projects are sometimeset aside in favor of worse
projects. The f ol |l owing respondent énsinglyouna/@dableat i on

situation and its consequences:

So thatodés t he ki-babedprbcess Mdtrolioxrfaldw. Aad/ theth ¢he c e

politics | ayers on top of that . The politics sa
comprehensive analytic thing, very good. But actually, | wanna build a subwayShere.

Il 6m gonna go up t o Qu-eandlébby, Rypoliticiafordhatj o t o Ot t awa

think is right for my community based whatever my
does as a public agency is to give its best advice to the government. BolirMés not

the final decision maker, obviously, the politici
Province Then theProvincethrough its own processes and budgeting and so on makes
decisions. That 6s how gover nmaevVetolinwismok s . Once you

the electedgovernmento make decisions for tHerovinceof Ontaric@ Its job is to give

the best advice that it can with as much integrity as it can, and be part of informing the

public debate. And then, you know, decisions happenathy decisions happen. | think

itds i mportant t o r eaibyebrelan. And thekeyahingimallg g a me. It o
of this, is that we dondt end up where we were be
spending no money cdappytthataransitiiststill onShe publ@& radan | way s

All I worry about is when projects are delayed or stopped. We need to keep building, we
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need to keep investing and t hwdldls, wthiad r0esd snolsdt tce
projects arnsde tphreorjeedbcst swo Therebds no right and wro
projects where you return on your investment better, the benefits are better. But for all

di fferent reasons, you may decide, you know, that
Peopleaskif t 6s f rystraedandg get frustrated by it becau
up and go home. And my commitment is about making this whole region better, my

personal commi t men{ ] f Sy oy oSgmeone aldE {5 papnavie u p .

it. And sq you have to always look for opportunity in advers(iyiterview 12)
Transit might be back on the agenda but yet, as shown in Schabas analysis, the
projects selected by Metrolinx would not allow the agency to reach the goatkentified in

the Big Moveand make the best use of available fund$chabas, 2013=-80).

In order to demonstrate exactly how the political interests operate, | am going to rely
mostly on the two stories that were most frequently cited by the respondents as evidence of the
dedsion-making process still being determined by political considerations, over network
optimization or planning recommendations. Unsurprisingly, one of those stories is funded and
has a BCR under 1.0 (the Scarborough RT Replacement and Extension), ahetle yet
to be funded, has a CBR under 1.0, -ydargplan no BC
in 2013 (the Downtown Relief Line). These two stories were selected because they show
different dimensions of the political dynamics posfiorm and thie impact on transportation
investments: the Scarborough RT case is a pure an example of political (electoral) interests
trumping good planning principles, and the Downtown Relief Line is an example of a new type
of planning coordination and how the juilisitbnal complexity of regional/local transit

planning in the Canadian federal system can lead to-@®asion.
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SubCase 3: Scarborough Rapid Transit (RT) Replacement and Extension

The Scarborough RT issue involves the replacement and extensiomef3Li
Scarborough, a founile, six-station rail service operated by the TTC that is approaching the
end of its useful life (red line on Map 14 or first line to the left). The controversy is about the
technology replacing the current Intermediate Capaaigndit System Mark | vehicles and
the standard gauge tracks (Figure 11), as well as the extension/route of the trafidapine
14), which have been a subject of debate for over a decade.

Figure 11: Scarborough Mark | Train

Source: Munro (2013)

The Scarborough RT replacement and extension is the transportation investment
project most frequently cited by the respondents as evidence of political considerations
trumping Agood planningd principles, and of
coherent with land uses, even after the creation of Metrolinx and the adoptionGrbthn
Plan (Interviews 4, 10, 11 & 12). It was also given as an example of the Province disregarding
Metrolinxdéds professional r e ¢ o thah eegichal trangitn (| n

projects require both provincial funds and local approval to break the ground (Interview 1).
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Map 14: Scarborough RT proposed routes

Existing Scarborough RT

Original LRT proposal

, Provincial subway proposal
&
City subway proposal

P 4

Sheppard LRT (planned)
Source : Dotan (2013)

The heart of the debate has to do with the Province and Metrolirftdiiabout the
choice of technology and the route to be selected for funding. Originally, in 2010 (when Mayor
David Miller was still in office), the City of Toronto, the TTC, and Memalrecommended
replacing the Scarborough RT by a segtop, $1.8 billion light rail transit (LRT) (turquoise
line on Map 14 or third to the left) to be paid in full by the Province. After the Province agreed
to this proposal, Metrolinx signed a memoramdaf understanding (MOU) with the City,
budgeted $1.8 billion for the Scarborough project, and issued a single request for qualifications
for both theEglintonCrosstown LRT and the Scarborough LRT lines (Infrastructure Ontario,
2013). Then, when Mayor Rd¥ord took office in late 2010, the MOU between the City and
Metrolinx, which was not legally binding, immediately went out of the way because Mayor

Ford has always been against Mayor Mill er 6s
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of 2013, afteyears of uncertainties and pressures from Metrolinx and the Province, Toronto
City Council approved a threstop, $2.3 billion subway placonditional to the Province +e
directing $1.8 billion from the LRT project and the feds funding 50% of the shgitlbw

line on Map 14 offourth to the lef) (for the timeline of public announcements about the
subway proposal, see Lorinc, 2014).

A couple months after the City committed to a subway, Metrolinx stopped the work on
the Scarborough LRT and the provindiéinister of Transportation released its own subway
plan for Scarborough, a twatop, $1.4 billion proposal endorsed by Metrolinx (Navy blue line
on Map 14 or second to the left) (Munro, 2013). This seemingly improvised provincial plan
spurred intense dicism from both the City Council and the media for its disconnection with
existing plans (Munro, 2013; Lorinc, 2014). So overall, there were three proposals: the original
LRT plan, the municipal subway proposal, and the provincial subway plan (for a table
comparing the plans, see Dotan [2013]).

In the fall of 2013, the federal (conservative) government pledged $660 million to the

cityostaomreebway pr op o-slection (alsosaanseivativg) inF2014d 6 s

(Lorinc, 2014). Shortly after tHiederal announcement, the City Council confirmed the subway
proposal and its financial plan, which involved the City reimbursing Metrolinx for $85 million

in sunk costs associated with the LRT (Lorinc, 20T4e City thus opted for eostly three

stop sulwvay ($2.3billion) instead sevestop LRT fully funded by the Province ($1.8 billion)
situated within walking distance of more residents in more communities (47,000 people and
jobs for the LRT versus 24,000 for the subway) (Dotan, 2013; Lorinc, 2014).

Citing the numbers presented above, the respondents were unanimously referring to the

Scarborough subway case as an example of a transportation investment decision not coherent
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with land use, because it is not designed in a way or in a place consistentewdahdhuse
immediately adjacent to its surrounding (Interviews 4, 5, 8 & 11). In addition, the Scarborough

RT replacement and extension saga clearly illustrates how the detialong process
surrounding investment decisions is still led by political @erations rather than planning
principles (lnterviews 12 &-stbfbspbwayAnstecadai@ r e s |
sevenst op LRT for twice the money, 1t06s ridicu
10). In fact, after conducting anvestigation through a series of freedom of information

requests to the City of Toronto, Metrolinx and the government of Ontario about the genesis

and execution of the Scarborough subway decision, John Lorinc noted that:

The documents show a governmehétt blithely disregarded inconvenient financial and

technical information to pursue a politicaltyotivated goal. They also reveal how a freelancing

TTC chair, Karen Stintz, and a wildly vacillatin
advice andcommitted Toronto taxpayers to a project whose true costs are still not fully
understood(Lorinc, 2014)

The political gain pursued by the provincial government when it announced its subway
proposal in the summer of 2013 wasthesby e ct i on i n Scarborough: A’
into Scarborough... that was all about adbgction. An incumbent liberal partyanting to
securethebg |l ecti on said fAiwedre going to build a
federal commitment to Fordés subway pr-oposal
elected (both the federal government and the Mayor shdrengame political stripes) (note
that Mayor Ford was not able to participate in 2014 elections due to illness) (Lorinc, 2014).

Above all, the Scarborough RT replacement and extension shows the limits of

Metrolinx in its ability to influence investmenhaices:

I think in an ideal world, Metrolinx needs to have more autonomy. Theyfipop t o say AOkay,

wedll build the subway in Scarborougho. They shot
credibility and showed t édefettedgdvanynérflrderviest aut ono mo
10)
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As Steve Munro puts it, the improvised provincial subway proposal presented in the
summer of 2013 from the roof of a Scarborot

Metrolinxwasce at ed to avoido (Munro, 2013).

SubCase 4: Downtown Relief Line (DRL)

Because it is the only subway line coming to downtown Toronto, the Yonge Subway
is overcrowded, particularly the segment south of Bloor street which is runningcapacity
(Metrolinx, 2015g). Although the idea ofrapid transit line aimed at easing crowding on the
Yonge Subway line and at Union Station has been around for a long time, Metrolinx, the City
of Toronto and the TTC have been recently working towards solving the issue since the
Downtown Relief Line (DRLwas moved f r ormealn to thd igeaxpars 2 5
in 2009 (James, 2015). There are two separate studies going on (illustrated on Map 15):
Metrolinxds Yonge Relief Network Study, whic
toaddresscrowdig ( Metr ol inx, 2015f); and the City o
Assessment, which looks at a future rapid transit line connecting downtown Toronto to the
Bloor-Danforth Subway east of the Don River (City of Toronto and TTC, 2015). Both studies

are independent from one another and have their own websitgoralrelief.caand

reliefline.cg but they are somewhat coordinated o

specific study wil!/ Afeed i ntood nbheiawrld.l i nx 6 s
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Map 15: Relief line assessment project and Yonge relief network study

THE BIG MOVE
METROUNX
YONGE RELIEF NETWORK STUDY
(mﬂm
RELIEF LINE
PROJECTASSESSMENT

Source: Excerpted from Metrolinx (2005f)

The DRL was cited by the respondents an example of improved coordination of
regional and local planning processes sineectieation of Metrolinx (Interview 5; Interview
12; Interview 14). However, it is also cited as a case of planning overlap leading to public
confusion and frustration (Gol den,de&milsdi:omnd,)
the DRL was also praded as evidence of the difficulty of funding a project with the way the

federal system i s yseptolup iacmsd tchaen vbaey pf payred

So everyone agrees to a Downtown Relief Line for the subway is a good move. Everyone

agrees absolutely necessary, all modeling shows absolutely necessary, but it's expensive

because it's an existing urban area you have to tunnel underneath the exiatirfglunib.

And nobody wants to pay for that, it requires the traditional transit funding formula in

Ontario and most of Canada is municiopal M, Provil
three levels of government to all feel like it's important andeiy thave different political

stripes at any point in time and they're not willing to cooperate then someone doesn't come
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to the table. That is one of the issues actually is this sort of funding way which transits is
funded because that's why the decisiorkinga about the project is so political. With
highway projects just comes out of the provincial budget, people pay their taxes, everyone
pays highways are funded by everybody. Same with hospitals and schools, but it isn't the
same as transit. The questienwhether after Thursday [provincial election] if they get
elected, will they make it a priority? Some of the people running from Mayor of Toronto,

the election is coming this fall, said it's a priority, others have saiflinterview 8)

In the winterof2 0 1 5, the TTC, Metrolinx and the Ci
multimillion dollar studyo to see i f SmartTi

DRL can ceexist (James, 2015), showing once again how planning and politics interact.

In addition to the Scarborough subway, the respondents also cited the Fgoykto
Spadina Subway Extension (TYSSE) up to Vaughan Corporate (renamed Metropolitan) Center
as evidence of political considerations trumping practical land use considerations (Irgerview
6,10&15) . The respondents noted that part of
York University to the subway, a segment that had been subject of numerous studies (Interview
1) . However, it is Ano secr etmentneheadiscusshde e xt
before its announcement (Interview 1), was a provincial priority (rather than a city priority)
(Munro, 2007b) in the personal interest of the former finakloeister and Member of
Provincial Parliament (MPP) for Vaughan at time whemvats approved (Greg Sorbara)
because he was from Vaughan (Interview 15), had a property up there (Interview 1), and owned
a ton of land next to the station (Interview 6). Although there is a plan for a corporate center
where the subway extension is supmbs® end, this plan is currently not delivered and the
subway is going to end in the parking lot of a Walmart (Interview 6).

This observatiombout the TYSSE up to Vaughecorroboratedy theGrowth Plan
evaluation conducted by Neptis, which has fotirad Vaughan Metropolitan Centneuld be

required to increase the number of people and jobs WGIS by 900% (18,720) to ackve
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the minimum density target @00 people and jobs per hectatke greatest increase among all

25UGCs (Allen & Campsie, 2B 60) The same respondent conti nu
fortune to do a |l ong distance subway that do
theBig Moveplan. It was already agreed on beforeBigMovep | an was adopted.
(Interview 6). The TTC itself admitted that the northern segment of the line does not meet the
subway density threshold of 100 persons and/or jobs per hectare (TTC in Munro?2007a)
However, because it displays the same dynamic that operates in the Scarborough subway case

(it does not bring anything original or new) and because it represents a relatively smaller

project, | decided not to explore the case of the TYSSE up to Vaugharémer.

I n conclusi on, as a resul:t of al l the i1
policyo (Il nterview 7), the credibility of Me
process are now put into question (Interview 5)Transit advocate Stewdunro describes
the shakiness of the planning and decisiaking context following the improvised provincial

proposal for a subway in Scarborough:

The city and region now face a period of uncertainty extending beyond coming provincial

and municipal eleatins. Will the new administrations at either level continue to support

transit, and will those put in charge consider the good of the region over their own political
ambitions?Metrolinx is an agency at which the puppmet st er 6 s hands and wires
too obvious. Glen MurrayMinister of Transportation at the timdjas wounded its

credibility as an honest, unbiased provider of advice tdtioginceand to the public at

large, and the relevance of its board is evaporafMyinro, 2013)

This sentiment towas the relevance of Metrolinx is also shared by the respondents. The

foll owing quote describes the current situa

20 Note that the Ontario Ministry of Transportation threshold is even higher, i.e. 200 people and jobs per hectare
for subway service (Ministryfdvlunicipal Affairs and Housing, 2015a: 10).

177



voices havdedto a lack of public support feor awareness of the realities of financing and
putting in place a coherent transit alternative, which, in turn, has allowed mayors and regional
leaders to play the whims of the public and to try to win votes by putting forward very simple,

unfunded transit proposals that are not realistic in terms afi¢ing:

| think there's been some progress, because we have an overall plan, but the overall plan
is not being bought into and is being sort of set aside, and so | think it'szesoigame,

| think there's beesome pluses but the fact thatevblinx has not been able to, the
Provincehas not allowedVetrolinx to gain the authority and the panache, the gravitas
that's needed to make sure that the plan that they have in mind is front at the/¢bater.
happens is that that plan is almost fdtgn, as opposed to a plan that people relate to,
politicians relate to and say | like the plan, except | would change this and that. So | think
overall, there's been some pluses but there's been a big negative here that the institutions
that are supposed be providing the technical expertise and the options have lost a lot of
credibility, the TTC also(...) They've lost credibility because their voices are not being
paid attention to because they haven't had the strength of advocacy to be able to get ou
and tell the public what the real issues hege. | mean both the TTC and Metrolinx
influence has been deliberately reduced by the politicians, both seen an opportunity here
to be front at the center about the biggest issue in the whole region, with just congestion.
(...) So the net result heig that the Metrolinxand TTC have not beeatrong advocates

for their solutions, and they have not been able to educate the public in a way that let them
know what the real tough choices are, there are tough choices here. You cannot succeed
in this without paying a pricé...) Those agencies hawnot got out and done a really good

job of letting people in the GTHA know what those tough choices are, so when the
politicians come along and say "l have an easy answer for you, | have a solution", people
say "wait a minute, that's not realistict. tBey have failed to be strong advocates for their
options and they have failed to educate the public in terms of the choices that are involved
here. So as a result the politicians have found themselves with an issue that they can go all
over in that bongvithout much discipline, and without much consequence, and we have
as a result a very confused electorate, and we have a high politicization of this issue,

probably the most politicized at any time in our histgtpterview 4)

The same respondent expisithat the CEO of the TTC, as well as the Chairman and
CEO of Metrolinx have decided not to take high profile positions publicly because they fear
they will bereplaced by somebody else who will be quiet and sievery timeMetrolinx is
Aseri ouvss aomd tged evi si ono, its representative
way. In the spring of 2014, at the time of a provincial electoral campaign and before a mayoral
race in the fall, the agenciesod6 | eta,dheys wer e
would do their best to put recommendations forward and then when they were undermined

they would say fiwell, in the end, these are
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a touchy subiject, i.e. the political appointments of irdligls whose fear of losing their job
undermines their ability to fulfill their responsibilities and protect the public good, is also
corroborated by another respondent (Interview 6). The issue of political appointments and the
general implications of thastitutional framework are discussed in the concluding chapter.

The fact of the matter is that Metrolinx does not have the ability to implement the
Big Movei the Province does. Its mandate is solely advisory, there is no TPPS to force
municipalities to comply with the RTP, and the agency has no independent revenue
source which would allow it to fund projects directly on its own without seeking political
approval. In addition, the fact that local appointees were removed from the board of
directors and replaced by political, norrelected appointees has enabled tHerovince to
easily disregard Metrolinx recommendations. Nonetheless, although they do not
represent the best value for money, there is about $ 16 billion worth ofansportation
capital investment pojects being constructed in Toronto, mostly transit, which is an
improvement from the financial situation prevailing before Metrolinx was created and a
more sustainable investment choice than building suburban highways.

Impacts on Land Usedgisions

As mentioned previously, the reform will be considered successful on the land use front
if land use decisions are more coherent with transportation investments and existing
transportation infrastructure. Generally speaking, land use development should be
strengthened and directed toward existing communities and areas where transit is already
provided. For example, growth centers or transit hubs might be designated, and the number of

transit oriented developments (TOD) should be increasing. Land use pdtiateseduce
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vehicle use and increase accessibility, such as zoning for mixed land uses and increased

density, could also be adopted.

As a reminderthe Growth Planis a 25year plan that aims to revitalize downtowns,
create complete communities, provalirge range of housing options, curb sprawl and protect
farmland, and reduce congestion by improving access to a greater range of transportation
optionsin the Greater Golden Horseshoe (a geographical area encompassing the GTHA, the
Greenbelt, and the @ north of the GreenbeltBy guiding decisions on how land is
developed, resources are managed, and public dollars are inviesteéthwth Planmanages
the anticipated popul ati on a mtdnsifieatignbfdhe me nt
existingbuilt-up areawith a focus orurban growth centres, intensification corridors, major
transit station areas, brownfieditesandgreyfields @Ontario Ministry ofMunicipal Affairs
and Housing2006).

More specifically, theGrowth Planidentifies 25UGCsthat should be planned for as
focal areas for investment in infrastructures and to accommodate a significant share of
population and employment growth. In addition, each ugipeland singleier municipality
is assigned an intensification targahgingfrom 150 to 400 people and/or jobs per hegtare
meaning that 40% of all residential development that occurs annually within each municipality
should be within the existing butap areaThe Growth Planalso requires a minimum density
target of 50 peopland jobs per hectare for greenfield developm@nitario Ministry of
Municipal Affairs and Housing, 2006: 1%7). Remember thaBrowth Planencompasses the
areas protected by ti&reenbeliPlan, which sets aside 1.8 milliacres of land for agriculture
ard resource use and protection, farming, tourism, recreational and cultural assets. In terms of

implementation, municipalities (upper tier and single tier) had until 2010 (four years) to bring
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their official plan in conformity with the requirements includedhe Growth Plan(Interview
11). In theory then, the implementation of the growth strategyhe municipalitieswhich
includes theGreenbelt Planand the Growth Plan should produce more desirable,
environmentally sustainable land uses and decisittomes.

In order to assess the impact of the growth strategy on land use decisions, | am relying
on both the perceptions and the evidence provided by the respondents with regards to land uses
andGrowth Planimplementation, as well as the repooihducted by Neptis research&ign
Allen and Philippa Campsie (2013jtled Implementing the Growth Plan for the Greater
Golden Horseshoe. Has the Strategic Regional Vision Been Comproniggu@h assesses
the implementation of th&érowth Planby muncipalitiesby tracking land consumption.
Ontario Performance Indicators

Before getting into the evidence provi de:q
i . e. the respondentsd assessment and the ev
menton that in the spring of 2015, the Ontario Ministry of Municipal Affairs and Housing
released th€erformance Indicators for the Growth Plan for the Greater Golden Horseshoe,
2006 (2015a) and thePerformance Indicators for the Greenbelt PIgB015b). Both
performance indicator reports were prepared together as part ebrdinatedapproach to
reviewing the Growth Plan along with the Greenbelt Plan the Oak Ridges Moraine

Conservation Planandthe Niagara Escarpment PlarRemember that a Ifkar legislative
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review is required for th&rowth Plan(in 2016), theGreenbelt Plar(in 2015), and also the
Big Move(in 20161) (more on this later).

The performance indicators reports for @r@wth Planand theGreenbelt Plapresent
two types of indicators: 1) baseline indicators, where data is too limited and does not yet allow
for comparison over time or across geographies; and 2) trend indicators, where data is available
to allow for comparison across time or geographies (@nkaunicipal Affairs and Housing,
2015b: 4).The majority of the data comes from Statistics Can(&ta2006 and 201])the
Municipal Property Assessment Corporation (MPAG) 2007 and 2010} and Information
Ontario, the Transportation Tomorrow Suryéyr 2006 and 2011)and mapping oGrowth
Plan geographies fronmunicipal official plans in 2012 (Ontario Municipal Affairs and
Housing, 2015a: 4). Note that the geography included in the Greater Golden Horseshoe
encompasses 21 uppand singletier muricipalities and 89 lowetier municipalities, for a
total of 110 separate municipal jurisdictions, which represents a challenge in terms of
collecting information and explains why so many indicators are baseline (Interview 11).
Performance indicators fone Greenbelt Plarand theGrowth Planare presented iBoxes 3
and 4, respectively (Ontario Ministry of Municipal Affairs and Housing, 2015b; Ontario
Ministry of Municipal Affairs and Housing, 2015a)

Note that | do not indicate the performance results in the textboxes because the vast
maj ority of them are baseline and the goal

the indicators developed by tReovince but to show how throvinceis gearing up for its

21 According to theMetrolinx Act(Government of Ontario, 200Rahe regional transportation plan (RTP) must
be reviewed at least every 10 years afteMie¢rolinx Actcame into force (and not 10 years after the RTP was
adopted, which would set tiisdg Movereview for 2018).
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own plans evaluation and review scheduled for 2015 and 2016. In addition, both reports
underline the challenges and limitations of performance monitoring, challenges that |

highlighted myself earlier in this chapter for the present study.

Box 3: Performancendicators for th&reenbelt PlafOMMAH, 2015b)

Prime Agricultural Land and Fragmentation
T Lot Creation in Greenbelt Specialty Crop Areas

Directing Urban Growth
9 Lot Creation Outside Settlement Areas
Annual Rate of Lot Creatio@utside Settlement Areas
Distribution of Lot Creation Outside Settlement Areas
Dwelling Unit Growth Outside Settlement Areas
Percentage of New Dwelling Units Created in Settlemg
Areas
9 Distribution of Dwelling Unit Growth Outside Settlemer]
Areas

1
1
1
1

Natural Heritage and Connectivity
1 Percentage of Woodland Cover (268002)
1 Percentage of Mapped Wetland Cover (22002)

Water
1 Percentage of Watershed Plan Coverage in the Green
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Box 4: Performancendicators for th&rowth Plan(OMMAH, 2015a)

(0]

(o]

(0]

(0]

0o
0

(0]

(0]

(0]

(0]

(0]

(o]

(o]

(o]

0

(0]

Building compact and efficient communities
1 Achieving intensification

1 Urban Growth Center Density

1 Major Transit Station Area Density

1 Designated Geenfield Area Density

Creating vibrant and complete communities
1 Mix of Housing Types

1 Diversity of Land Uses

1 Community Amenities

1 Street Connectivity

Planning and managing growth to support a strong and competitive economy
1 Transportation Modal Split

9 Trip Distance by Mode

1 Location of Major Office Space

Protecting, conserving, enhancing, and wisely using natural resources
1 Land Consumption

1 Watershed Conditions

1 Transportation Greenhouse Gas Emissions

The percentage of new residential units constructed in theupudtea of the upper
and singletier municipalities in the region

The number of people and jobs per hectare itUBEsidentified in the Growth Plan
The ratio of people to jobs in eatlisC

The number of people and jobs per hectare within major transit station areas (MT

Planned densities for designated greenfield areas (DGA)
Characteristics of the developing DGA based on lot sizes, mix of housing and
estimated densities

The range and migf housing types that have been completed each year in-w@goukr
singletier municipalities across the Greater Golden Horseshoe, and the mix of thq
existing housing stock

The relative diversity of land uses found withiGCsand tte developing DGA

The percentage of the dwelling units in selected areas that are within walking dist
of a community centre, park, school and shopping opportunities

Street connectivity, measured by the numbent#rsections per hectare and the ratidg
of connections to intersections (limode ratio)

The percentage of all trips, and the percentage of morning commute trips, made §
transit, bicycle or walking for inneand outefring municipalities in the Greater
Golden Horseshoe in 2006 and 2011, based on the Transportation Tomorrow Sul

Median distance of all trips and median distance of morning commute trips for inn
and outetring municipalities, based on the TTS

The percentage of major office space that has been developed insiderositn g
centres and major transit station areas since 2006

Ratio of percentage change in size of settlement area to percentage change in pl
population and employment

The percentage of hardened/impervious surfaces, natural cover, wetland featureg
woodland features in watersheds in the Greater Golden Horseshoe

Total and per capit&HG emissions estimatedf the transportation sector by census
division
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The following quotes with regards to measurement challenges are extracted from the

indicators report for th&reenbelt Plarand theGrowth Plan respectively:

The complexity of theariables that can affect the landscape can make it hard to establish
any firm conclusions about whether the outcomes being measured are the result of the land
use plan policies being implemented. Some policy outcomes may take many years before
any measutsle changes can be seen. Data can often be unavailable due to cost, legal
restrictions and gaps in geographic and temporal coverage. Finally, the policies being

measured may have multiple or overlapping objectiifntario Ministry of
Municipal Affairs ar Housing, 2015b: 7).

The ministry proposes to report on the results of the data analysis for these performance

indicators every five years, following the release of Census/National Household Survey

data. Many of the indicators in this document are basethis data, and it is collected

every five years (e.g., 2006, 2011, 2016). In addition, it takes time for land use planning

policies and decisions to result in actwual <chang
important to allow for a reasonabldenval between reporting periods on indicator results.

(Ontario Ministry of Municipal Affairs and Housing, 2015a: 5).

Adding to these challenges and liatibns is the fact that, as opi$hg 2015, only theféicial
plans for the Region of Peel, the cities of Peterborough, Orilla, Guelph, Brantford, and the
counties of Peterborough, Wellington, and Haldimand were both adopted by their respective
council and approved by tirovince Official plans for the Regiaof Durham, York, Halton,
Waterloo and Mgara, the citiesf Toronto, Hamilton, Kawarthadkes ad Barrie, and the
counties of Northumberland, Simcoayfierin and Brantverenot yet ineffect, either because
they hadnot yet ben approved or because yHeadbeen appealed in whole or in ptotthe
Ontario Municipal Board (OMB) (Ontario Ministry of Municipal Affairs and Housing, 2015a:
37). Since most of the official plans are not even conforming to th&rowth Plan
requirements yet, it istoo early for assessing any correlation or causal relationship
between the growth strategy and the land use pattas.

However, despite the fact that it is too early to assesSrbwth Planimplementation

for the reasons stated above, there is one performance imdicatcaught my attention and
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that is worth mentioning here, and it is the location of new office building 25,000 square feet
or larger built between 2& and 2012 in the GTA. Looking Btap 16 you can see that a lot

of new office buildings are locatedtside of the City of Toronto, away from rdgransit lines
(orange linegloser to the City of Toronto for the TTC subway and green lines for GO Transit

lines).
Map 16: New office bildings 25,000 ftor larger(20062012)

LOCATION OF NEW OFFICE BUILDINGS o
25,000 SQUARE FEET OR LARGER 5
BUILT 2006-2012, GTA

GTA

GTA Urban Growth Centres

W Office Buildings
Height of colurn represents
square frotage of rew
office development

= G0 Transit Lines
w TTC Subway and Rapid Transit \

GTA eefers o She Regims o Hakse, //
Peel, York and Dutkarm ard the City g
o Teronto / .

4

Source: Excerpted fro@ntario Ministry of Municipal Affairs and Housing (2015a: 35)

In fact, 47% of the new office space built between 2006 and 2012 is located in UGCs
and major transit station areas in the City of Toronto (Ontario Ministry of Municipal Affairs
and Housing, 206a: 34). This means that the remaining 53% is located outside of the City of
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Toronto, away from rapid transit lines andeoftoutside of designated UGCs. Although
baselinedatsh i s i ndi cator is wuseful to assemms whet
with transportation decisionso, because empl
options. If land use decisions were to be more coherent with transportation decisions, we would
expect that new major employment centers be located alongtrapsit corridors, which is
not entirely the case according to these numbers and figures. This is perhaps the most obvious
indicator of the coherence of land use decisions with transportation (or lack thereof), because
as explained in the next paragraptie respondents and Neptis researchers provided little
evidence about location choices and the integration of land use and transportation decisions.
Re s p o n creaptiorss ®L.aml Use [@cisions
Respondents were asked the following two questions dadiise decisions:
1 Has there been an increase in density, TODs, mised, growth centers, etc., since
the adoption of the provincial legislati®drCan you give me exampleB® you think
that this is attributable to changes in policy or institutionakstine?
1 Would you say that land use decisions are coherent with transportation decisions? Do
you think it has anything to do with the adoptiaf the provincial legislation? Can you

give me examples?

Generally speaking, the respondents said that there seems to be an increase in
density, mixed uses and growth centers since the 262606 reform. However, they noted
that it was hard to attribute those changes to the adoption of th&rowth Plan or the
Greenbelt Plan because: 1) land use decisions are driven by developers and enabled by
municipalities (Interviews 2, 7,10, 12 & 14), and 2) it will take some time (like 10 to 20

years) to see the impacts of the growth management strategy on the groufidterviews
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1, 8, 11 & 15). In addition, many respondents pointed out that theGrowth Plan
implementation is being undermined by all the appeals to the OMBInterviews 3,7, 8, 10
& 11). Finally, when asked if land use decisions were more coherent with transportation
decisions since the adoption of th&rowth Plan and the Greenbelt Plan respondents
usually said that although there has been a shift in the planning mindset and that the
necessity forintegrating land use and transportation got more attention, there is no
evidence that this has translated into municipal land use decisiorikterviews 2, 6, 7, 11
& 15).

In addition to the fact that it naturally takes some time for reforms to be impiednen
and to result in concrete impacts on the ground, such as increased density and modal shifts, the
Growth Planimplementation is also being hampered by all the appeals to the OMB. The
following quote describes all the steps involved in the implementgiiocess and why,
according to this respondent, it is too early for plan evaluation such as the one conducted by

Neptis (which is presented in the next section):

Even though th&rowth Planwas brought in in 20Q&he government requiragper tier
munidpalities and singldier to bring their official plans into conformity by 2010. So, all

of them did. They submitted throvincefor approval. The approval process took a long
time because it all came in at once andRhavincehad to sort of work through all this

stuff. And in Ontario we have the OMB and the OMB is setup to allow people who are
unhappy with decisions to appeal. So, almost every decision byrdwncefor those
regional and upper tiers, official plans were egpd tolhe OMB. Sawve don't have all the
official plans approved in place yet because they're all caught up in litightieffiect it's

only in the last year or so that official plans are starting to get adopted and are in place.
| t téosearly to judg because the official plans are the way which you implement the
Growth Plan It's way too early to sort of point to anything says, "Okay. Yes, here some
outcomes." No, it's a long term plan; it goes 2041. You have to think aboGtraongh

Planin a longterm spectrum and for anybody to sort of really say you know, it's achieved
X, y or z. It's just too early. | mean what's happened is we seen some attitudinal shits in
terms of how the building community is starting to anticipate the changes. So, they're
getting ahead. So, the marketplace to a certain extent is starting already to shift and adapt
to what the growth plan is trying to do. But the regulatory framework is only now just

hitting the ground(Interview 11)

188



The Growth Planimplementation is indeka long processzigure 12 shows the sequence of
actions for a municipality to come to conformity with teowth Planrequirements. Although
this graph is extracted from the evaluation report conducted by Neptis (presented in the next
section)itisusefl t o insert it here in order to pro\
observations.

A few other respondents pointed out that @@wth Planimplementation is being
undermined by all the appeals to the OMB (Interviews 3, 7, BOg As explained in the
following quote, the appeals are either coming from municipalities that are against
intensification or from land speculators and developers whose lands are located outside the

designated urban boundary:

The Growth Plan there wassome pushback especially from some of these outer guys,
Simcoe and Brantford, they felt that the density
not but in any event. The big slow down was, this plan allocates population and

employment to these municipd t i es, and then it says Afigure out
to accommodate that, based on 40% of it occurring by intensification and your greenfields

at a minimum of 50 people and jobs per hectareo.
budget soy &hdtmangreenfield devel oper s, if they

allocation of the land, they would challenge these plans. And we have a planning tribunal

called the Ontario Municipal Board, which these plans can be appealed to and they end up
in this multiyear hearings that cost a fortune. They want into the urban boundary because
soon as their lands were brought in, the value goes through the roof, up 20, 30 times, right?

(Interview 10)
Note that the province has chosen to grant developers anmidipalities the right to
appeal to the decisions pertaining to @rewth Plan it was not unavoidable or mandatory. In
the previous case of the Oak Rigdes Moraine Conservation Plan, which forbids development
on the Oak Riges Moraine aquifer, the Provmof the day decided that the legislation and its

provisions were unappealable (Interview 11).
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Figure 12 Municipal Growth FPan conformity planning mcess

FIGURE 1.3: MUNICOPAL GROWTH PLAN CORFORMITY PLANNING PROCESS
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Despite the fact that tHerowth Planimplementation is being slowed down by appeals
to the OMB and that it is too early to observe land use changes on a regional scale, a few
respondents mentioned that the 2@0®6 contributed to a shift in the mindset in terms of
planning, from greenfieldlevelopment to intensification (Interview @ 7, 11 & 15). The
following two quotes describe the relative impact of the reform on land use decisions. Whereas
the first one explains the synergy between@neenbelt Planthe Growth Plan and theBig
Move which results in a greater acceptance for intensification, especially in the areas closer to
Toronto, the second one points to the fact that the observable densification is less due to the
policy shift than a shift in the mindset.

Most municipalities a voluntarily starting to tone down the greenfield suburban sprawl
and really try to refocus reurbanization and intensification around transit stations, their
urban growth centers withthe Growth Planthatidentifies the major mobility hubsnd

along tke corridors. And so you can see this in the last generation of plans which are
currently being worked on to reflect ti&rowth Planand theBig Move (...) The closer

the yard to Toronto and the subways and LRTs, the more inclined are thesregion
embrae the plan and they recognize they need the density to drive the ridership to make
the investment justifiable and physically sustainable over time. In the outer regions, not so
much out here other than Waterloo ((Interview 10)

Question: Has there br an increase in density, TODs, mixezks, growth centers, etc?

Respondent: Yes it has. | cand6t talk about it
seeing an improved densification in the suburb
Question:Doy ou t hi nk GrowbhPla®@ ue t o t he

Respondent: No. ltds due to the changing zeitg

continue to go with spraw{Interview 7)

Note that according to thierovincé ®erformance Indicators for the Growth Plan
there has been an increase in the annual intensification rates of municipalities between 2007
and 2010, and the UGCs were fion their wayo
density targets (Ministry of Municipal Affairs and Housing, 20158).4n terms ofi mi cr o 0
evidence, the respondents hardly providgdmpleshat supported their arguments, relying
mostly on fan e clidaowag this bl explaired by ahe fact that land use

decisions are not as large scale and mainstream asmillitth transportation investment
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decisions, and so it was sometimes difficult for the respondents to point out to specific land
use decisins, especially for key informants more familiar with transportation issues than land
use issues. Thaost concretexampleprovided by the respondents in supporting some of the
observations presented abare listed irBox 5.

As pointed out by one respdent, another reason why towth Planhas not had
any big impact on local land use decisions yet is because it has not changed the municipal

taxation structure, which subsidizes lolensity greenfield development:

And then | think additionally, the waye do development charges and property taxes and

some of our other pricing mechanisms, theyoére not
They continue to subsidize low density greenfield sprawl at the expense of more compact

urbanization or reorganizati in nodes and corridors. Because the development charges

are generally, just done on an awide basis or municipakide basis. Soméother

municipalities]charge premiums for certainasea gr eenf i el d areas that theyd¢
more. So the small @print urban stuff with their existing infrastructures is actually

paying development charges to pay for extension of roads, sewer or water into the

greenfiel ds. Il tds really backwafodlstoraOur property
60-foot lot, they both pay the same development charge even though this one uses a third

of the linear infrastructure. That means to be operated and maintained and replaced over

the fullness of ti me. And so wedve got a major i
devd opment whether 1 t6d housing, big box, retail
over the fullness of ti me. So wedbve actually dev

can evaluate different scenarios of growth and compare the cost and theykcahthm
different revenues that will be brought in by these different types of forms of development.

So the whole pricing piece is the really important lever to direct land (liséerview
10)
In addition, as mentioned earlier, municipalities are someimdabted or dependent
on the development industry (developers, building services and contractors) for bringing in

employment, increasing the tax base, as well as contributing to electora, ratésh makes

the land use decisions very markleiven andoolitical (Interviews 2 & 15).

22 A study of suburban cities in Toronto found that more thanthirds of all corporate contributions to
campaign funding come from the developrmidustry (MacDermid, 2006: 13).
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Box 5 Evidence provided by the respondents about the impact of the reform on land use

1 Places that are designated as mobility hubs and as UGCs in Peel region, like Port Credit, Co
and Mississauga City Center, ateeated differentlyin the sense that the region and t
municipalities have aspirations for those areas that they tliitene 5 or 10 years ago, which sho
the real impact th&rowth Planand theBig Movehave on land use planning (Interviews 3 & 6).

1 The case of Waterloo was cited as an example winereOMB ruled in favor of a develops
chall enging the Regionds official pl an. I
LRT, the municipality wanted to drive growth along the transit corridor and so it was prop
hardly any new land to accommodate the growth forecastedda@Velopers appealed to the OM
and the OMB overruled the region and said that the region had to approve another 2500
land for essentially low density subdivision. Now this is all tied up in the courts because the
and the Province had amwed the official plan before the developers appealed to the Q
(Interviews 10 & 11)

1 The case of Durham was cited as an example of provimziaicipal negotiation where the regig
was simply against the principles included in @mwth Planand submitd an official plan that
was not meetingGrowth Plan requirements because it was designating way more lang
development than the region could justify. Because the Province took a while too long to 1
full decision (because the Province knew theaegiould justify some new urban land, it just h
to figure out how much and exactly where), the developers and some of the local munici
inside Durham Region appealed to the OMB. After a Ya@g period of behind the scen
negotiations between theegion and the Province, both parties agreed to a settlementpdaual
that As or ttothelGawticRian(lihterviemss, 8 & 11).

1 Similar to the case of Durham Region where the local municipalities were against the princi
the Growth Plan the council members of Simcoe County, a more rural region, were not a
cooperate among themselves on how to come in to conformity. In this case, the Province a
the Growth Planin 2012 to include a new chapter on Simcoe-8t#n, assigning maiarban areas
for growth to the Region. A respondent expldinatProvince hdt o fido t he | o
because were hadoing it themselves and there were so many each of these separat
municipality inside Simcoe and there were so many deeelojerest, lot of complicated issueatth
a settlement at the OMB wastrgning to be likely. (Interview 8)

1 The locations of the future hospital and the new city hall in Vaughan are cited by one respon
an example olbcation decisions not respemti the principles included in ti&rowth Plan because
both projects are going to be located indapendent areas, whereas the municipality should
located it where the subway extension is going to end (remember the TYSSE up to Vi
Corporate Cermtr). The new hospital in Oakville is also going to be built in edegendent location
on a land that was originally owned by Province (Interview 6).

T The case of Met r-sioryi(freed paskingogarage dt the Qakvile GQ train stat
to accommodate thousands of cars is cited garsportation/land use decision not coherent W
sustainable planning principl&sat continues to support suburban sprawl instead of migedOD
around the stations (Interviews 6 & 15).

9 The land north ofte Oak Ri dges Moraine was <cited
development, as evidenced by the Big Bay Point Development on the shore of Lake Simd
wasallowed to go through because of politics, despite the fact that it violat€tdimgh Plan:

| think those two plans [the Greenbelt Plan and then@r Plan] are awardinning, they
both won awards, however, in both cases, they a@trbe&ing honored fully by the
Province (...) Developers are out there trying to beyidimd and develop outld ofthe
growth centers and the local councils do not supiperGrowth Plan, neither ti@ounty
Councils, so a lot of this is going to the Pravie f or a dj u dalwaya ternise |
when the Province has to overturn localidiens. So although éhplansare good, the
implementation is not really perfect. (Interview 7)
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Asanotherrespondeptut s 1 t: AMunicipalities would
Theydédre not gonna tel!/l a big company that
they want the assessment and theyoll dake
(Interview 10).Although theGrowth Plandoes have a legal value through Blanning Act
and theProvincial Policy Statemenit does not address those elements of municgenue
structureand politics that influence land use decisions.

Another aspect of the 20052006 reform is working in the favour of an increase in
the number of TODs, and it is the creation of Metrolinx through its mobility hub studies
and station planning activities, which looks at real estate development and connectivity
in the vicinity of new transit stations (Interview 12). After the adoption of tH&ig Move
Metrolinx developed itd/obility Hub Guidelinego provide guidance on developing mobility
hub plans (Metrolinx, 2011). Since th®bility Hub Guidelinesvere released, ghagency has
been actively involved in encouraging TOD around GO transit stations and the Crosstown
transit stations, and the concepts of TOD and mobility hubs are generating interest from the
development industry. However, Metrolinx involvement in mopititb and station planning
was only mentioned by two respondents (Intergi#g@& 15), and this is still an ongoing effort
that has yet to produce any concrete evidence.

Toshort,ther espondent s 6 apparentincrease irt denaities durneptly
observable in the GTHAIs more due to a shift in the market rather than theGreenbelt
the Growth Planand the Big Move (Metrolinx ). Despite their limited impact on land use
decisions (so far)those three elements of theaform provide good auspices for directing

future growth in mobility hubs, UGCs, and along transit corridors, as well as limiting
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greenfield development. Interviews were also helpful in pointing out tsomeelements
that are undermining the implementation d the reform, notably:
1 The unwillingness of the more rural municipalities to conform to the principles
and requirements included in tBegowth Plan
1 The ability for developers and municipalities to appeal provincial decisions to
the OMB;
1 TheProvinc®d s laiynin terms of respecting the principles included in the
Growth Plan
1 Some elements of municipedvenue structurand politics driving land use

decisions that are unaddressed inGnewth Plan

As we shall see in the next paragraphs, t
by Neptis researchersodé6 study findings.
NeptisAssessment of the Growth Plamplementation

In their report tittedmplementing the Growth Plan for the Greater Goltharseshoe:

Has the Strategic Regional Vision Been Compromis&yan Allen and Philippa Campsie
(2013) assess therowth Planimplementation by municipalities using land consumption. By
looking at upper, single-, and lowettier official plans as well abackground studies, the
authors found that nearly 107,100 hectares would be urbanized over the courggrofiitine
Plan (up until 203%#), representing about 1.5 times the area of the City of Toronto. This is

about the same amount of land thatwas predict t o be wur bani zedasi n Nep

22 The Growth Planwas amended in 2013 to update and extend population and employment projections up until
2041. The original version of th@rowth Planwas based on growth forecasts to 2031.
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usual development scenario (Allen and Campsie, 2013: 9). In addition, according to their
assessment, the authors evaluate that the gross densities for the Greater Golden Horseshoe will
be similar in 2031 thathey were in 2006, and even smaller in the municipalities of the outer

ring suburbs (Allen & Campsie, 2013: 78). The authors also found some issues and
inconsistencies in the way municipalities were approaching conformity and show that the
Growth Planimplementation is under pressure and behind schedule, which impede the
possibility to change the dominant patterns of disperseddinsgity suburban development.
Despite the challenging outlook presented in the report, the findings point to some initiatives
that can be undertaken by tReovinceto reverse the course of actions with regards to local

land use decisiemaking.

One of the most salient study findings is the many exceptions made to the provisions
of the plan and the fact that municipaliteexl treProvincear e t reati ng t he @A mi
requirements as fAmaxi mal 0 requirements. Il n f
the Amini mumd intensity targets of 40% and t
jobs combined per hectare, onlyohmunicipalities plan to exceed those minimum targets and
many have been permitted to use even lower targets. In additidardivth Planincludes no
incentives for municipalities to go beyond the minimum targets and no penalties for those that
fall short(Allen & Campsie, 2013: 134).

The authors also noted a lack of consistent methods in municipal land budgeting and
uncoordinated implementation, because @Gwth Plan delegates key implementation
decisions to uppetier municipalities. Uppetier muricipalities can decide to direct growth
equally to all loweitier municipalities or disproportionately to some municipalities, allowing

for intraregional and intermunicipal disparities in growth allocation (Allan & Campsie, 2013:
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24). The lack of clear gdelines on how municipalities should implement @@wth Plan

and the battles over the interpretation of the plan at the OMB have resulted in a patchwork of
different approaches to growth management across the region, and the variation in approaches
are rot related to local diversity or local needs. For example, some larger, more urbanized
communities were assigned a lower intensification rate than some smaller, more rural
communities (Allen & Campsie, 2013: 13ne inconsistencies in the way growth ieehted

and translated in land budgets are illustrateffigure 13, which shows the amount of land

designated for development by sing@d uppeitier municipalities.

Figurel3: Amount of land designated for development, by siregtel uppetier

municipality
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In Figure 13 you can see that there is no consistency in terms of the relationship
between the anticipated population and employment increases (yellow and blue lines,
respectively) and the designated greenfield area (pink and purple sections of the bars). This is
paricularly visible when comparing the Region of Waterloo and the Region of Niagara.
Although the former is expected to receive more than twice the population and job increases,
the land required to accommodate this groisthoughly the same in both regio(sllen &
Campsie, 2013: 66)n additionto inconsistencies in terms of the way municipalities plan for
accommodating growthalthough a municipality can plan for achieving 50 people and jobs
combined per hectare overall, there is no requirement that every new development meet this
standard: some can be planned at higher density, some gdanbedlower. Note that the
greenfeld density target is glanningrequirement only the municipalities are not required to
demonstrate that the density requirement has actually been achievedh&lSomwth Plan
does not require mixing people and jobs in any development, which c#rimgsrpetuating
the current segregation of uses (Allen & Campsie, 2013: 29).

The more troubling finding, according to Allen and Campsie, is related to the way
growth is distributed between municipalities of the GTHA (the inner ring), and the
municipalties outside and beyondié Greenbelt (the outer ring). Due to the exemptions
allowed in theGrowth Planfor many outer ring municipalitiesh¢ data shows thaalf of the
land desigated for urbanization is located in the outer ring municipalities, teeipe fact that
they are expected to receive onlthaed as many new residents andj@arter as many jobs
compared to municipalities of the inner rigAdlen & Campsie, 2013: 780). Considering the
fact that the municipalities in the outer ring are e8a#y rural and do not possess transit

services and wellleveloped water and sewer infrastructures, this means that the
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implementation of the plan allows for growth to continue outwards, at low densities, in a car
oriented pattern of development (Allen@ampsie, 2013: 13)n addition, the authors found

that the forecast for the inner ring reduce the proportion of the population for the City of
Toronto in favor of surrounding municipalities that have a supply of designated greenfield area
land (particulay in York Region) (Allen & Campsie, 2013: 2Bigurel14 shows the supply

of land for urban growth, by uppeand singletier municipality, for 20012031. By omitting

the existing build up areas, it allows a comparison of the designatedfigid areaso be

urbanized.

Figure14: Municipalland supply for urbanrgwth 20012031
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In Figure 14 Simcoe Countystands out for the amount of land to be urbanized
compared to the forecast population andijairease. The City of Barrie also stands out, as its
new greenfield area is similar in size to the existjreenfield areas for the City of Toronto,
its population and employmegtowth is being accommodated entirelighin thebuilt-up area
without ary additional greenfield aredallen & Campsie, 2013: 66)

The Neptis report concludes by stating that although it is too early to speculate on its
effect on development patterns, tBeowth Planhas been undermined before it had a chance
to make an impacprecisely because the plan is not being fully implemented by municipalities
that are not planning to reach and surpass their intensification and density targets (Allen &
Campsie, 2013: 14)in addition, through the process of bringing their official ptan
conformity with theGrowth Plan municipalities have designated about the same amount of
land for urbanization as they might have without @rewth Plan(Allen & Campsie, 2013:

78). As the authors put iti Th e o0 ut c oProginceh&dahbpedt td aerd 1 the over
designation of land for development at low average densities and in areas not well served by
infrastructure has i n fact occurred, not in (Bllan t e of
& Campsie, 2013: 81).

Despite this pessimistic daok on theGrowth Planimplementation the authors
recommend a series of actions that could be undertaken Brakeceto ensure that the
vision and the objectives of tiptanare not compromised. Besides recommendations related
to standardized methobbgy for land budgeting, plan performance and monitoring, which are
notably absent from thelan (Allen & Campsie, 2013: 31), it is suggested thatRinevince
disallows the appeals of municipal land budgets to the OMB, and considers allowing the lower

tier municipalities to exceed the minimum densities and intensification rate targets set by
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uppertier municipalities. Other measures supporting intensification are also mentioned, such
as removing barriers to planning compact and complete communities taidisagg
incentives for brownfield redevelopment and reuse of buildings. Most importantly, the final
recommendation is related to municipakation structurean element acknowledged by our
respondents. Citing Pamela Blais in her hdtdrverse Citiesthe authors note that regulation

can only do so mucto change development patte(Adlan & Campsie, 2013: 83):

It is very difficult, if not impossible to achieve higher densities through regulation alone,
particularly in the absence of accurate, transparent pricing. Minimum density regulations
are exceedingly difficult to implement: unless the development econosnjggort
efficient densities, more compact development cannot simply be regulated into existence.

(Blais in Allan & Campsie, 2013: 84)

Given the fact that fiscal measures to support growth managemepreasentedn a
2004 discussion paper, tfrovinceis well aware that trueost pricing for infrastructure,
development charges that reflect the different costs of development in different locations, land
transfer taxes, and property tax refoame necessary to avoid sprawling development in the
region (@vernment of Ontario, 2004: 4D).
To Sum Up

What can we conclude about the imgaudtthe reform on land use decisions based on
the respondents perceptions and observations and the assessmentCGobvitie Plan
conducted by Neptid2ooking back at theaspondents perceptions, we can see that the Neptis
report essentially confirms their observations that:

1 The principles and requirements included in theGrowth Planare not likely to be
implemented in the more rural municipalities (especially in the outer ring), either

because thé’rovince allow them to be exempt from theprovisions included by the
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Growth Plan or because the planning requirements do not mean thathe
developments will actually meet density targets;

1 The ability for developers and municipalities to appeaprovincial decisions to the
OMB is hampering the Growth Plani mp| ement at i on, whi ch i
p e o p(Interdew 6, supported binterviews 10, 11 & 15) and Neptis researchers
are calling for the abolishment of this right to appeal provincial decisions related
to the conversion of farmland to urban.

T TheProvincebs own | axity in terms of respecti
Growth Planwill most likely result in the same patterns of sprawling development
being built across the region; and

1 Some elements of municipakevenue structure and politics driving land use
decisions are unaddressed in th@érowth Plan and tackling these issues is santial

to induce a change in land use development patterns.

In addition, based on the facts that 1) new major employment centers are often
located in areas where rapid transit services are not provided; 2) respondents often
pointed to example of office, mployment, and service location choices not coherent with
the principles in the Growth Plan and that, in general, they said that land use decisions
were not coherent with transportation decisions; and 3) Neptis density projections
indicate that the future development patterns will not be more supportive of transit
services than they are now; we can safely say that there is little evidence that land use

decisions are coherent with transportation decisions.
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Nonetheless, we must remember that the market and consumer preferences are
changing in favor of more compact forms of development. In additionGtbeth Planis
helping municipalities that are on board with the intensification agenda to justify amnaditagit
densification.

Tradeoffs Between Accountability, Democracy, affddiveness

One of the last questions this study addresses is whether the new institutional
framework, i.e. th&GreenbeltPlan, the Growth Plan and Metrolinx, involves any tradeoffs
between the principles of accountability (responsibility and public scrutiny through
transparency), democracy (public debate and deliberation, but also representativeness), and
effectiveness (costffectiveness and/or local and regional champgesotingsustainability?*.
To answer this question, I am relying agai.l
observations, as well as evidence provided by Anne Golden in her latest research report on
governance of regional transit systems (Golden, 2014), gitbionto transit expert Steve
Munro and journalist John Lorinc in various media outlets. What | have found is first, the two
dimensions of the reform do present some implications or characteristics in terms of
accountability, democracy, and effectiven@ssre than tradeofiger sg; second, and this was
unexpected and interesting from a conceptual point of view, is that certain dimensions of the
regional i nstitutional design seem to act as
to this in thelast chapter). The implications in terms of accountability, democracy, and
effectiveness associated with the growth strategy are presented first, because the Ontario land

use planning regime has not fundamentally been altered by the reform and thdmefore t

24 The other sulguestions about the representational structure and the impact of regional change in power
dynamics on sustainability, more theoretical i n natur
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characteristics are clearer and more straightforward. As for the tradeoffs involved in the new
institutional framework for regional transportation, they are more complex because a new
organization was created (Metrolinx) and the composition and appmbhnues of its board
of directors were modified three years after its creation, adding a layer of complexity in the
mix. As the next paragraphs show, the respondents do not really commented on the tradeoffs
involved in the adoption and implementatiortlodé Growth Planand theGreenbelt Planbut
they are quite vocal about the nesgional transportation regime.
Tradeoffs Involved in the Land Use Planniregikne

The GreenbeltPlan and theGrowth Plan although they require municipalities to
update their official plan, do not fundamentally depart from the existing planning regime,
which is framed by thPlanning Actand its associatd@rovincial Policy Statementherefore,
the two elements of therovnced s gr owt h management strategy
accountability Indeed, the case of ti&owth Planand theGreenbelt Planthe accountability
is shared in the sense that flw®vinceis responsible to its constituents for adopting and
enforcing the provincial legislations, and the municipalities are responsible to their city council
for implementing the reform by conforming (or not) to the requirements included in the plans
(Interview 11). In terms oflemocracy the Growth Planand theGreenbé Plan were
developed in collaboration with the municipal sector, the developers and the environmental
community, and the extensive consultation efforts were important in generating some buy in
and legitimacy to the process. In addition, the fact thaildres are implemented by the regions
and municipalities ensures that the reform is being executed by representative, democratically
elected local governments who have jurisdictional authority over land use permitting and

zoning (but not land use convensjowhich is a provincial jurisdiction) (Interview 11).

204



However, the fact that provincial and municipal decisions can be appealed to the OMB raises
some questions in terms of democracy and representation. Indeed, although the OMB is a legal
arbitration proess between provincial, local, and private interests, the fact that its board is
comprised of unelected laypeople appointed by the Lieutenant Governor in Council under the
recommendation of Ontario government harms its legitimacy (Interview 10; Goveroment
Ontario, 2015). In other words, the OMB decisions are being reached by people who are not
professional planners, not elected, and therefore not accountable to the population. In terms of
effectivenessthe conclusions of the last section shows thaweelements are coming in the
way of the plans achieving their objectives of changing land use development patterns, notably
the appeals to the OMB and the fact that the reform does not address muricgpaie
structureand politics.
Tradeoffs Involved ithe New Regional Transportatioregime

The creation of Metrolinx has fundamentally changed the regional transportation
regime in the sense that prior to the adoption ofMlerolinx Actin 2006, there was no
organization responsible for regional transpbon (Government of Ontario, 2006
However, the reform is not being fully implemented in the sense th&rtdwencehas yet to
adopt a TPPS, as enabled by the legislation, which would compel municipalities to bring their
transportation master plans in conformity with Big Move In the absence of this legislative
requirement, the tradeoffs in terms of accountabitigmocracy, and efficiency associated
with the new transportation planning regim
resources and representational structure. The latter was unilaterally changed by the provincial
government in 2009, three years after creation of the organization, after Big Movewas

adopted. As previously mentionete first board of directors was comprised of 11 members:
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2 appointees from the provincial government, 4 appointees from the City of Toronto, 1
appointee from Hantibn, and 1 appointee from each of the Regional Municipalities of
Durham, Halton, Peel and York (Government of Ontario, BpOghe board composition and
appointment rules were then amended in 2009 to exclude elected members and local appointees
from the bard, and replaced by 11 nafected members appointed by the Minister of
Transportation (note that according to tetrolinx Act the board can be composed of a
maximum of 15 directors [G@rnment of Ontario, 200Pa Whereas the first board was
controlled by local elected official of region, the second one is controlled by the Minister of
Transportation. The next paragraphs discuss the implications of this change in the
representational structure and the creation of Metrolinx is general for the prinofples
accountability, democracy and efficiency.

The change in Metrolinxdos provageas nezdssayi r e ct
because the deliveryf the Big Moverequired that the people involved in the prioritization
process not be in conflicebwveen their local andegional interests (Interviews 5, 12 13).
However, as discussed previougyp me r espondents mentioned t he
Provincefor changing the board composition and appointment rulesovagain some control
over regional transit and Metrolinx in gener@hterviews 1, 9 & 13). Regardless of the
Provincd s moti ve, the fact that | ocal el ected r
Metrolinx decisioamaking structure is condemned by many respondents (Intextied, 5,
6, 7, 9, 12, 13 & 15)experts (Golden, 2014; Munro, 2013; Transit Investment Strategy
Advisory Panel, 2013), and Metrolinx itself (Metrolinx, 2013b). By excluding local elected
members from the board, tReovincewent from one extreme (all elected), to another (all non

elected). For some respondents, what is more problematic than the fact that it changed the
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board compositiois the fact that it changed thppointment ruleseplacing local appointees

with provincial appointees. This has important implications in termacsbuntability and
democracybecause there is no more link between Metrolinx and the community it serves, and
no engagement of the locally elected representatives in the development and apiproval
Metrolinx policies and strategies (Interview 15; Golden, 2014: 15).

Before getting into these consequences more specifically, it is important to mention
that the board composition and appointment rules are not trivial, random decisions. On the
opposit, they are quite fundamental and represent an object of political negotiations leading
to the creation (and sometimes abolishment) of regional organizations. The following quote
describes the negotiation leading to the political agreement between thex fdagor of
Toronto, David Miller, and the former Provincial Premier, Dalton McGuinty, which had the

board composition and appointment rules at its center:

Interviewer Do you think that at the creation of Metrolinx, tReovinceknew that once
the plan wa adopted, they would change the board composition?

Respondentl would hate to think that because a lot of people in Toroerte@pposed to

this [the creation of Metrolinxfit was notirf T o r o strategid istgérest, and the Premier
looked afthe Toronto Mayor]in the eyes and shogkands] over the wayt would work.

If [the Premier]had intended always to do this, than that was a devious thing to shake
somebody's hand and say "right we've agreed[thiéhMayor of Torontothat's fantastic",

but it is possible, and in hirsight it sure looks like it, and it does fit with my theory that
they wanted control, right®henMetrolinx was set up originally, the ghost of the Greater
Toronto Services Board was there in one perspective, which is, how vosas/ does
Toronto get, and the regional chairs were very up and arm aboufTthés Mayor of
Toronto]agreed thaffToronto]would have less than a majority, four of nine, plus the chair
and the vicechair appointed by thBrovince Four of nine. Andthe Mayor of Toronto]
agreed ahoughthat sold ouf T o r o strategi@ mterest a tiny bit, because in exchange
for that,[Toronto] got the right to appoiritheir] people, not to say that tiRrovincesays

who it would recommend, but to appoint th§themselvesjessentially. And that was
important forfToronto]to do for other reasonkadt | won't get into here, but [Toronto was]
trying to create more independence for the city to act on its own. So this {fEateato]

as a mature partner, not soswt of junior subordinate, and it was reasonable to give up
a vote to do that, arfdoronto]never lost any votes by that one vote anyway. And | thought
the balance was good. TReovincehad the chair and the vice chair, that's why tige

their instrictions to, wehave five people from the regions, they were good, they brought
their perspective, and th¢horonto]have a strong voice with four, and because they were
appointed by the municipalities for the reason | said before, there was a very effectiv
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knowledgeable, and detailed discussion about what was good from a transportation
perspective. We've reached a good plan pretty quikiterview 9)

According to this respondent, whereas the first iteration of Metrolinx improved
regional transportatioplanning, the second iteration of the board is impeding it (Interview 9).

As mentioned previously, the fact that the board is now composed of unelected
provincial appointees renders the ageranyd its regional plarvulnerable to political
interference, \Wwich not only harms itaccountability but makes the agency less able to fulfill
its nonpartisan, nofpolitical mandate of making evidenbased planning recommendations
and investment decisions (Golden, 2014: 16). The following quotes describe thealpolit
dynamic of Meltaomtldd xdbsarndo.n Thi s first quote
of the consequence of moving from anelcted to an all nealected board, whereas the
second quote is Steve Muappomtédoardneodus aparangdiof t h
based specifically on the Scarborough subway decision, but more broadly on his observations
since he has attended the public part of th

2006:2007:

Interviewer Do you think Metrolinx isndependent?

RespondentNot really. It is on paper, but its sole shareholder isPtwvince And my
personal opinion is thafletrolinx wouldn't do anything unless tirovinceagres. They

would never go againstMinister or a position in thérovince | did as a member. | said

no, that doesn't make any sense, that's stupid we shouldn't do that. | was the only one voting
that. It's poliics. Here's the irony. When tipeemier created the board of just all citizens,

the rationad was that then it wouldeéindependent and removed from politics. It was
worse than ever. Because that removed the accountability of the elected members that used
to be on the board that pushed back. Whereas all those people on the citizen board didn't

and so thérovincereally cntrol Metrolinx that's my personal opiniofinterview 6)

Metrolinx board meetings are inevitably sleepy events, with lots of good news and almost
no controversy. Directors ask soft questions, almost embarrassed that they might put
management to some tiole. Almost always, the answers confirm that life is good, the

passengers are happy, and everyone can be confid:
expert, dependable hands. The board meeting held Tuesday was a bit different: it was filled

with throgs of reporters, there seeking Metrolinxbs 1
Gl en MursbagpsStwobpborough subway announcement. (..
agenda? No. Metrolinx doesnét do controversy, es
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(...) The city and region now face a period of uncertainty extending beyond coming

provincial and municipal elections. Will the new administrations at either level continue

to support transit, and will those put in charge consider the good of the regiohaiver t

own political ambitions? Metrolinx is an agency at which the puppaetst er 6 s hands and
wires are all too obvious. Glen Murray has wounded its credibility as an honest, unbiased

provider of advice to thprovinceand to the public at large, and theekelnce of its board

is evaporating(Munro, 2013)

Because they were part of the initial consensus leading to its adoption, elected official
members were also acBigMogepasnbcliampieons ewf 12
responsibility that disappesd once they were replaced by provinciappointed members.

As another respondent puts it, | ocal represe
more difficult for transportation ministers and premiers to change their minds every six months
about what is politically better rather than

In addition to this shortfall in terms of responsibility to the local community, the new
boardappointment rulesmpact the transparency of the planning and thesa®wemaking
process in the sense that it enablespitovinceto interfere politically. Indeedyecause the
Provincds transportation investment deci sions
agencyb6s professional r e whichevee (paditeal) icriverias the a n d
public is Avery conf us e @nerviavb4).Broof of thiglack of a | tr
transparency are the refusals of the provincial government to release information about three
major transit infrastructure pjects, i.e. the Scarborough subway, the Eglinton Crosstown, and
the Pearson Express Air Raill Link. As mentio

about the Scarborough subway:

[ Metrolinxés document about tyHdeeisioanjarert costs of th
the only documents about the Liberalsé transit p
therefore beyond the reach of public scrutiny. The Liberal government, which previously

sought to block the release of documents relating to thplgat cancellations, filibustered

three requests for information moved by NDP transportation critic Rosario Marchese last

December. They include:
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i a request for all documents generated from July 15, 2013, to September 10, 2013

that pertain to the pantase subway #Atechnologyd in the S
corridor;

i fial l documents between August 1, 2012, and No
operation of the Eglinton Crosstowno

1 fany mar ket studies conducted between January

related to ridership projections for the-aira i | (Llokinge k20D4)

The political nature of the board (both in terms of its composition and appointment
rules) is not the only dimension of the regional institutional design that contributes to its lack
of transparency. The fact that part of the board meetings occur priviateBmera was also
mentioned by the respondents as a lack of transparency (Intsefvi&v8). As for the public
part of the board meeting, one respondent mentioned that the eleiisenssed in those were
Ameaningless stuffo (Interview 6). Despite
media access to the board meetings, another respondent believes that the danger of having
public board meetings is sensationalism, adding:

I 6m in favor of real accountability, document ati
process about how decisions were taken, open and honest communication. To me open
and honest communication is not the same as letting a camera in. Sometimes it works the
opposite. People dondédt say what they really mean,
are there youdre not going to say what vyou real/l

transparency and public visibilignd intrusion are not the sanffnterview7).

Self-censorship argument aside, the evidence showed in this study points to the fact
that the access to documentation about how the money is spent is not granted and the process
about how and why investment decisions were made is undteaddition, the board
compositorhas another type of i mpact on Metrol in
sense that local elected officials, and elected representatives in general, are used to being in the
public eye and to doing public debaites publicsession (Interviews 12 & 13). As a contrast,
private sector members are not used to have extreme, highly spirited debates in public

(Interview 12).
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Besides these implications in terms of accountability, one respondent pointed out a
dimension of tradeofbetween transparency and efficiency, in the sense that if Metrolinx is
transparent about planning a route or identifying a proposed new facility, the speculators will
start buying properties around it and if Metrolinx need to secure them for the rotme or
station, it will end up paying more for the project (Interview?10\nother type of tradeoff
between transparency, democracy, and efficiency is related to the need to be accountable and
transparent to the public and doing all the necessary backgstuchés (BCAS), versus the
need to advance infrastructure projects within a certain timeframe and certain budget.
Transportation agencies and governments have to find the right balance to move a project
forward quickly, but with the level of coordinationdipublic involvement that is necesgéo
achieve buyin (Interviews 2, 4 &1 4) . As one respondent puts
democracy is efficiento (lnterview 15).

Speaking odemocracythe absence of local elected officials and/or local appesnt
on Metrolinx board of directors is undermining its representativeness. However, the flipside
of this argument is that investment decisions are made by the Provincial government, which is
comprised of elected officials and therefore representativeegbdpulation (Interview 3 &

11). The response to this argument it that, although they might have some say about it because
some of the money is provincial, the people representing other areaspobv¥ireeshould
not decide which project should or shdwlot be constructed in Toronto (Interview 9). In the

end, as we have sewiith the case of the Scarborough RT Replacement and Extension, the

25 A land value capture strategy could help solvihis tissue (as suggested by Metrolinx and the Transit
Investment Strategy Advisory Panel), but the City of Toronto does not support land value capture as a revenue
tool for transit projects (Metrolinx, 2014b: 4).
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TYSSE up to Vaughan Corporate CelidMove(aa nd w
well as the UPX seeepilogug, the projects that are being constructed do not represent the
best use of public money. I n addition, anot
debate and deliberationo, I's not all/l we l | S
carrying out extensive public outreach with stakeholders and staff from different levels of
government since its inception (Interview, 5, 8 & 15),ipubl i ¢ debate and
remains a challenge in the transportation industry that has traditionally ogezhted closed
doors (Interview8& 12) . As for the quality of Metrol ir
processes, its evaluation is beyond the scope of this study.

In terms of the implications of Metrolinx for the principle effectivenesskeep in
mind that government agencies do not have the same goals as the private sector might have, in
the sense that the former has the mission of protecting the public good and providing public
services, rather than operating at a profit (which is more assbtudttee notion of efficiency).
Metrolinxds effectiveness is thus -effi@escy, consi
but more in terms of its ability to accomplish its mandate, as well as the
regional/integration/coordination nature of itsiaties which might bring some efficiencies
(Interview 12)About thi s | atter di mension of effect!
to create a RTP integrating different modes of transportation and infrastructure and to manage
procurement initiaties with smaller transit operators (Golden, 2014: 19). Regarding regional
efficiencies, respondent noted that indeed, instead of each municipality doing their own transit
planning, proposals and justifications, with no accountability to the region anddlmalgets
because the@rovincewould pay anyway, now there is a regional process looking at the

associated costs and benefits of each project (Interview 5). However, Metrolinx has more clout
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in the regional planning and operational processes than it Hasprovincial decisiomaking
process (Interview 3), which has resulted in the fact thatrémsitprojects that are moving
forward are not the most cestfective onegin terms of money per new ridedp addition,
because municipalities are not qoefled to conform to thBig Move(remember, th@rovince
has yet to adopt a TPPS), Metrolinx relies essentially on this infrastructure funding to
implement the RTP, which hinders its implementation potential.

The absence of local representation on Meatxallecisioamaking committee not only
undermines itslemocraticcharacter, it also contributes to an already tense relationship with

the TTC, which has resulteshproductive delays the implementation of the Presto fare card

and the construction of Egion LRT (Golden, 2014: 16). The following quote describe this
complex dynamic between the human resources and technical capacities of Metrolinx, the
competition between Metrolinx and the TTC, and the local representation on the board of

directors:

Respouent: [The fact that you had the regional chairs and the Mayor of Toronto on the
board of directorspvercame another weakness of Metrolinx in particular, not necessarily
the regional structure, which is the staff are...tell you the truth they're incompetent. They're
not knowledgeable enough and they couldn't be because the only organization in this
Provincethat has the technical expertise necessary i3 & And it's not about having

one or two people from the TTC, they took one duy) it's about the institutional
competence and knowledge. So the TTC for example that ptahRT line, is relyingmo

its own history of how it analyses its ridership and ridership projections and how you nail
that into the official plan of Toronto that is protecting development ahtwhe, and it

knows how it relien his data, it knows where the stop needs tolierms of distance

and all of that. Metrolinx essentiglhad to hire people who are really planning consultants

or engineering consultant$hat's 8 it was available for them. Theget bright young
people, but there's no institomal history or depthand thee can't be. So while you had

the regional bairs and the Myor of Toronto oifthe board], you got whole work against

that institutional structural lack of knowledge which | call incompetencee {fimey were]

gone and you had citizens who didh&ave that knowledge, and staff or essentially
consultants, you did create a problem lagdo some paralysis and lots of mistakes.
There's just isn't the depth of history and expertise. And that can be developed over time,
but one of the lessons | takeoi this that you wanna do things quickly, create a new
structure like this, you gotta be exceptionally careful about. Because, maybe 15 years from
now they'll have all of the institutional expertise, but they sure didn't have it the first five
years, it'siot possible, it's not that they're bad people, it's just not possible.
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Interviewer And when you say it caused some kind of paralysis and bad choices, can you
give me examples?

RespondentSure. The planning of the Eglon LRT in particular, and the Finch LRT as
well were delayed, probably a year, and it was because evergim@ TC] made a
decision, the TTC about where, how difficult problems should be resolved, like an
intersection or complicated or where a shop khée, Metrolinx would say "no, that's
wrong", and theifthe TTC] would have to fight [Metrolinxbn it, and brief them, and
eventually, they would come to say you know what, we've thought about it, you're right,
but it would take 23 months, and this pa@ened again, and again, and again, and again,
and again. Because of what | call this stutattincompetence. And it's one of the reasons
[we] saw the TTC walked away thpts a walré¢ notfigonna bjiniors, you guys drive

this projecb. It was for thateason, the TTC didn't respect judgement calls of Metrdlinx.

(Interview 9)

Another respondent does mention that Metrolinx, especially without the municipalities,
is not competent or capable of effectively renewingatigeMove(Interview 13). To the extén
that the initial board was compensating for
operation and construction, the lack of local representation on the current board is undermining
its effectiveness in carrying out its mandate.

Finally, anot her el ement besides its fdfad
representation i s hampering Metrolinxo6 effe
sufficiency (Interview 7; Golden, 2014: 16). The funding autonomy is closely tiedeto t
agencyb6s independence and accountability, in
political influence in choosing and prioritizing the projects that represent the best value for
money if it has its own independent revenue source (IntervigwTh@s absence of funding
autonomy and authority to raise revenues though taxation are acknowledged and documented
in Metrolinx Investment Strategf2013b), as well as in the final report of tAeansit
Investment Strategy Advisory Pa(2013). The spefic recommendations of these reports are
addressed in the firecommendati onso section o

Because of its multidimensional aspects, it is difficult to summarize this section of

the implications of the reform for the principles of accountability, democracy, and
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effectiveness. However, one thing to remember about my analysis is that the change in
Metrolinxos board composition and appoi nt mt
members with provincially-appointed, nonelected members has allowed thegrovince to

bypass Metrolinx recommendations when funding transit infrastructure projects. As a

result of this change in its representation structure, the transportation agency is not
accountable to, nor representative of local communities anymore, and éh high
politization of the transit infrastructure funding issue it has led to investment choices that

are questionable in terms of efficiency, notably because th€rovinced s | ack of
transparency makes independent assessments more difficult. Finally, thecfathat

Metrolinx has no independent revenue sources harms its ability to implement thigig

Moveby prioritizing projects that reach a regional consensus and represent the best value

for money.

Summary of the Toronto Case
What can we conclude from Torond s -20060€50orm? Has th@reenbelt Planthe

Growth Plan and Metrolinx improved the planning process and the overall sustainability of
the region by leading to better decisions in terms of transportation infrastructure funding
choices and land used®hat are the implications of the reform for the principles of
accountability, democracy, and effectiveness? This section attempts to summarize the study
findings by providing some highlights, offers some policy recommendations in light of the
current anddture outlook of the regional planning and political environments, and discusses

someofthefindigs 6 t heoretical i mplications.
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Highlights

This subsection summarizes the impacts of the reform on the planning process,
transportation investments, land use decisions, and its implications in terms of accountability,
democracy, and efficiency, by essentially restating the findings preserettiiacross the
chapter.
Impacts on the PlanningrBcess

The 20052006 reform that enacted tl@eenbelt theGrowth Plan and Metrolinxdid
improve the planning process lgprovingthe regional land use regime to the next level and
by creating a modenregional transportation planning framework whetabéd theProvince
to move forward with a financial commitment in transportation infrastruct@esrall, the
reform increased the occasions for communications and interactions between administrative
staf, thus improving cooperation and coordination among stakeholders in terms of planning,
especially at the regional (GTHA level). However, the reform improved the relationship among
actors as far as pl anning and fAetosyandwi ns o
jurisdictional rivalries slowing the progress on other fronts, such asGtoath Plan
implementation, transit project implementation, mobility hubs, and transit service and fare
integration.
Impacts on TransportatiomVestments

In order to deermine whether the reform helped creating a decisiaking
environment more susceptible of achieving sustainable outcomgdoralt he st akehol d
perception of the chaeg brought by the reform aadsessdthe actual implementation of the

Big Movealong with the types of transportation projects that are funded
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Althoughis currently $16 billion worth ofransportatiorcapital funding mostlyfor
rapid transit projectd§rom the three levels of government, including over $13 billion from the
provincial government alonehe evidence collected clearly indicates that the evidéased
pl anning process instituted by Metrolinx
Resulting from the fadhat fipolitics trump policy, the bettetransit investmet projects are
sometimes set aside in favor of worse proje€tansit might be back on the agenda but
collectively, the projectplannedby Metrolinx would not allow the agency to reach the goals
identifiedin theBig Moveand make the best use of avai&afunds Nonetheless, although the
projecs selected do not represent the best value for money, the reinvestment in transit
infrastructure is an improvement from the financial situation prevailing before Metrolinx was
created and a more sustainable itwvest choice than building suburban highways.

The fact of the matter is that Metrolinx does not have the ability to implemeBighe
Move i the Province does. Its mandate is solely advisory, there is no TPPS to force
municipalities to comply with the RTP, and the agency has no independent revenue source
which would allow it to fund projects directly on its own without seeking political approval.
In addition, the fact that local appointees were removed from the board of directors and
replaced by political, neelected appointees has enabled Bmevinceto easily disregard
Metrolinx recommendationsAs a result, the credibility of Metrolinx and the entire
transportation planning process are now put into question
Impacts on Land Usedgisions

Since most of the official plans are not even conforming to Gmewth Plan
requirements yet, it is too early for assessing any correlation or causal relationship between the

growth strategy and the land use pattebrespite this disclosure, wheéin we conclude about

217



the impacts of the reform on land use decisions? Lookingdiabe respondents perceptipns
we can see that the Neptis report essentially coatineir observationsandthat:

1 The principles and requirements included in @G®wth Planare not likely to be
implemented in the more rural municipalities (especiailythe outer ring), either
because th&rovinceallow them to be exempt from the provisions included by the
Growth Plan or because the planning requirements do not mean that the developments
will actually meet density targets;

1 The ability for developersa municipalities to appeal provinciadsions to the OMB
is hinderingthe Growth Planimplementation, which is why a lot of people, including
Neptis researcherare calling for the abolishment of this right to appeal provincial
decisions related to tleonversion of farmland to urban.

1 TheProvincds own | axity in terms of 1Gestpecti nog
Plan will most likely result in the same patterns of sprawling development being built
across the region; and

1 Some elements of munpal revenue structurand politics driving land use decisions
are unaddressed in tid&rowth Plan and tackling these issues is essential to induce a

change in land use development patterns.

In addition, based on the facts that 1) new major employment centers are often located
in areas where rapid transit services are not provided; 2) respondents often pointed to example
of office, employment, and service location choices not coherent witprih@ples in the
Growth Plan and that, in general, they said that land use decisions were not coherent with

transportation decisions; and 3) Neptis density projections indicate that the future development
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patterns will not be more supportive of trarsgtvices than they are now; we can safely say
that there is little evidence that land use decisions are coherent with transportation decisions.

Nonetheless, we must remember that the market and consumer preferences are
changing in favor of more compact files of development. In addition, tlé&rowth Planis
helping municipalities that are on board with the intensification agenda to justify and legitimize
densification.
Tradeoffs Between Accountability, Democracy, and Effectiveness

Thec hange i n osddompoditionraxd@goiriment rules that replaced local
elected members with provincialgppointed, norelected members has allowed frevince
to bypass Metrolinx recommendations when funding transit infrastructure projects. As a result
of this chang in its representation structure, the transportation agency is not accountable to,
nor representative of local communities anymdreaddition,the high politization of the
transit infrastructure funding isshasled to investment choices that are qigestible in terms
of efficiency, notably because therovinc® s l ack of transparency
assessments more difficult. Finally, the fact that Metrolinx has no independent revenue sources
harms its ability to implement thBig Moveby prioritizing projects that reach a regional
consensus and represent the best value for money.

Policy recommendations & Prospective outlook

The findings presented earlier in this <ch
recommendations. In addition, respondenere asked for recommendations of their own and
while doing so, they often mentioned some policy options that were already out in the media
or in the literature. The current political environment is also seeing some interesting

developments that were flaneseen when the interviews were conducted in the spring of 2014.
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For the sake of clarity, the policy recommendatiangl prospective outlooéire classified
under the Al and useo and Atransportationo ca

Before treating them separately, lets memtithat many respondents called for
coordinating the reviews of tl&g Move theGreenbelt Plarand theGrowth Plan which are
all due in 20182016, and that all the plans pertaining to the Greater Golden Horseshoe should
be within one ministry (Intervieso, 10 &11). In this regard, the Transit Investment Advisory
Panel recommended that the revievbé Big Movée brought forward to begin in 2014, and
that the review of th&rowth Planalso be advanced to 2014 so that the two reveamsbe
coordinated (2013: 35). A coordinated review of the plans and their assignment to one ministry
would facilitate the integration of transportation and land use planning, which are currently
treated in silos by different ministries. As mentioned esiy, the Ministry of Municipal
Affairs and Housing is undertaking a coordinated review oGite=nbelt Plarand theGrowth
Plan, and started by releasing (mostly baseline) performance indicators reports for each of
those plans (Ontario Ministry of Munpal Affairs and Housing, 2015a & 2015b). As for
Metrolinx, it is currently working with th@rovinceto align the review of th8ig Movewith
the review of the growth management strategy by sharing information on the development of
performance measuresdentifying policy areas where coordination is needed, and
coordinating timing for analysis to promote mutually supportive work plans (Metrolinx,
2014b). The reviews are thus not quite entirely aligned, but there is some level of cooperation
and coordinatin actually going on.

There are three main recommendations suggested by the respondents that pertain to
land use: 1) provincial decisions on municipal official plan updates should not be appealable

to the OMB; 2) a structure of incentives and disincestisieould be developed in order for
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municipalities to at least comply with the requirements of G@mewth Plan(by making
provincial funding conditional to conformity, for example); and 3) the questions of municipal
revenue structure and the development indst r y 0 s contributions t o
campaigns should be addressed. Because these recommendations are somewhat covered at
some point or another within the text and investigating them further would require an analysis
that goes beyond the scope oftktudy, | do not expand further here on exactly how they
should be tackled. In addition, there is no indication in the literature, nor in the media, that the
Provincial government will act on thimsatterany time soon.

Recommendations in terms of trangpbon. There are three main recommendations
that would improve the current regional transportation framework: 1Ptbeinceshould
enact a TPPS compelling municipalities to conform tdiigeMove 2) Metrolinx should have
access to an autonomous raverstream that would allow the agency to fund projects on its
own; 3) local representatioshould be brought backito Met r ol i n x-thakingd e c i s i
structure. lam providingsome comments or details about these recommendations either
because they are directly addressed by the respondents or because they are currently (as of
spring 2015) talked about in the media.

As mentioned earlier in this chaptehetenactment of @PPS that could compel
municipalities to conform to thBig Moveis particularly important for Metrolinx, because it
would make the plamorefi p o | i-ptri oco faon. I n addition, the TPEF
land use and transportation planning by encouragingieipalities to support intensification
along transit corridors. The development of a TPPS byPtlwzince as enabled by the
Metrolinx Act(2006),was recommended Metrolinx Investment Stratedivletrolinx, 2013b:

48) and endorsed by the Transit Investtrérategy Advisory Panel (20).3There is no word
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exactly on why thé’rovincehas yet to enact a TPPS, but one respondentionsthat if the
Provincedoesso, the TPPS would give legislative responsibility forghevince(in addition
to the municipaties) to be bound by thBig Move which is constitutionally questionabliaé
fact of having an agency dictate tl&rovincewhere to invest) (Interview 5From this
standpoint, theProvinceinaction is understandable. Given that the enactment of a TPPS
requiring municipalities to comply with thBig Move is desirable but unlikely, giving
Metrolinx some control over land use and/or an autonomous revenue stream is even more
important for seeing projects included in the RTP be constructed.

| will not go into the details of whakind of revenues or revenue tools should
Metrolinx be given access tpbut let me point out to a few elements that are worth mentioning
here. When thé&letrolinx Actwas amended in 2009 to absorb GO Transit into its structure,
Metrolinx was required by th@rovinceto develop an investment strategy that included
proposalsfor revenue generatiotools to support the implementation of tigig Move.
Metrolinx Investment Strategyas then released in 2013, laying out not only a series of
funding measures that could be adopted, but also proposals for optimizing the transit and
transportation system and i mproving the age
transparency (Meolinx, 2013b).l nst ead of acting on the reco
Investment Strategy, the Provincial government commissioned its own Transit Investment
Strategy Advisory Panel to review and advise the governmen¥iemolinx Investment
Strategy After the Transit Panel released its final report tikfaking the Move: Choices and
Consequences2013), endorsing a | ot oFroviMdedécided! i nx 06 S
to not take immediate action and the Transit Panel report was shelved. Thigigemgesense

of the frustration stemming from th¥ovinc& s | nact i on:

222



You got to have an investment strategy. So | pushed from 2008, right through...this one
the liberals had a majority government, they could have got it. For political reasons they
said no no, we need to study this. It has to be done thoroughly. | said OK, fine. So
Metrolinx did their report, the Board ofrdde did a report, an investment strategy, the
Transit Advisory Panel, last fall, did one. No shortage of advice. And then thepdost t
majority in the 2011 election, they got the minority, they got even more scared and they
didn't do [expletive]. So now, here vaee. So from 2008 to 2014, for six years, that's very
frustrating because we lost that opportunity. We had the majority goesit we could've

done it.(Interview 6)

The final report of the Transit Strategy Investment Advisory Panel was removed from
the Ministry of Tirwhem gop oicktorathei limknitGesds w0 @ vebpatee
that no longer exists. When | call8egrvice Ontario and the Ministry of Transportation to get
an electronic copy of the report, they said that there was no electronic version available and
suggested | would go and try to find the publication in a public library (in Ontario). When a
report isno longer available electronically, you know it has literally been shelved. Nonetheless,
Il was able to find the report on the City of
and it goes back to the r es pewraienaetodlstofaor mme nt
the second wave dig Moveprojects has been thoroughly analyzed. The Appendix A of
Metrolinx Investment Strategy Updatiletrolinx, 2014b) compares the recommendations
made by Metrolinx, the Transit Panel, as well as the positadriroronto City Council on
transportation growth funding. It is thus up to Brevinceto act upon this issue.

In the spring of 2015, the newly elected (provincial) liberal government announced it
would sell off 60% of Hydro One, thBrovincéd s -Millbre electric powertransmission
system All proceeds of this partial privatizatiowould go toward a 1§ear, $29billion
infrastructure plan that includes $15 billion to build public transit in the GTHA (Benzie, 2015).
There is a lot to be said abotlte partial privatization of this publiatility system (Ferguson,
2015; Laxer 2015), but what is important for the present study is that this recommendation

does not come from any of the investment strategies presented above, but from a previncially
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apponted privatization panel headbg a former TD Bank head in its interim report (Benzie,

2014; Walkom, 2014)The $2 billion to $4 billion (depending on the source) ttieg partial
privatizationwould immediately free up for public transit infrastructucesild be raised by
implementing the recommendations made by the transit investment exXplt®linx
Investment Strategylans for $2 billion annually, which would allow for funding the next wave

of projects) In other words, iraddition to bypassing Maidlinx professional advice on which

transit projects should be funded, tReovincealso ignores the advice provided both by
Metrolinx and theProvincd s own panel of experts set wup t
strategy on how transit infrastructure altbbe funded.

As for the recommendation of-nestalling local representation in Metrolinx decision
making structure, a few options are suggested by the respondents and by Metrolinx itself.
Metrolinxds suggestion ( whina][R013])sistreitreboars uppor
of directors be brought to 18 members, allowing municipalities to collaboratively nominate up
to 6 citizen (norelected) members that would be subsequently appointed hQyrakiece
(Metrolinx, 2013b: 41). However, this sttuce does not address the fact that the board is easily
being dismissed by tHerovince which has led to bad funding choices. Another suggestion is
to separate the planning and executing functions by giving the planning function to
municipalities in a segrate organization and giving the execution to Metrolinx (Interview 13).

But this proposal does not guarantee that the RTP agreed to by the municipalities be executed
by the transit agency controlled by {@vince and the region would be in the sameifas

it is now (just even more fragmented). Another option is to have the TTC merged with the
other transit authorities under Metrolinx so that you could have one regional planning,

financing, and operating authority in the region (Interview 4), butishabt under the current
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political radar and does not address the question of local representation on the board of
directors.

In fact, the agency board composition and appointment rules are inextricably linked its
funding structure; if the money is rais@dovincially, it is legitimate that the Provincial
appointees represent the majority of the board members or tHataviacehas some sort of
veto or final decisiomimaking role. But if some of the money is raised regionally or locally,
then one would epect that a section of the board members be representative and responsible
to the local constituents. Note that an investment tool can be raiseprovirecewide basis,
but the revenues raised in a region could be only available for the region whasecaliected
in. This question of governance is a balancing act, but | think what the case of Toronto teaches
us is that having a majority @rovincially-appointedcitizen members on the board can lead
to political interference and bad investment choiélsat the Toronto case also teaches us is
that there is room for more money to be raised regionally, which would call for the
empowerment of local representatives by way einstallment on the board. Having a
meaningful (i.e. elected officials) abdlancedregional and local representation, as in the first
i teration of Metrolinxo6s board of directors
democracy and effectiveness. | will come back to this question of regional institutional design
in the last bapter, because the case of Chicago provides some interesting lessons as well.

By way of conclusion, emerging from the abysses of political nonsense are the hopes
given by the study and work plan commissioned by Toronto Executive Council for
SmartTrack t he new Toronto Mayor John Toryods tr
Planning department and the University of Toronto, in consultation with Metrolinx and the

TTC, were undertaking a study 8MmartTrackproposals that is dovetailing with Metrolidns
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regional rail network, the downtown relief line studies, and the Scarborough subway extension.
By considering different land use schemes, fare structures and service levels, this study
represents an opportunity for reviewing transit options as a netvasi& rather than one line
at a time, which would allow the identification of an optimal investment scenario to be
considered by the Executive Council and the City Council (Munro, 2015). Having a regional
perspective on the impacts of different tranditesne rather than a collection of municipal pet
projects will bring the decisiemaking process for the selection of the next round of
investments to the neldvel.

Theoretical mplications

Again, what are the impacts of the reform on the planning protessportation
investments, and land use decisions? What can be said of the relationship between the regional
institutional design and planning outcomes? What is the chain of causation? More specifically,
what can be said of the impact of the differé@imensions of the representational structure on
decision outcomes? Using the model developed for this study, | am attempting to answer these
questions for the case of Toronto only.

Figure 15illustrates the impacts of the reform on various dimensionseoplimnning
process, transportation investments, and land use decisions. The bleuepresents
elements of the institutional framework that weteered by the reformThe colourgreenis
used for dimensions that haveprovedsince the adoption of theform. The colout
is used for dimensions for which the evidenceis-c. The colouredrepresents dimensions
that haveshown littleimprovementsince the adoption of the reform. And finally, elements

that aresressedbutare either not part of or not affected by the megional institutional design.

226



Figure 15 Impact of the Changes in the Institutional Framework in Toronto
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Some elements oplanning processhave improved because there is now an

organization whose sslmandate is to plan for regional transportation planning (and thus

dedicating a lot of resources to the planning process and coordination efforts). However, the
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accountability and democratic character of the planning process are now questionable due to
changes in the representational structures of the organizations (board composition and
appointment rules) that allow for political interference.

Some elements dfansportation investmentsve also improved due to the reform,

because once again, the creation of Metrolinx has served casalyzerfor provincial
investments in transit infrastructure. Those investments might not be the more optimal transit
schemes (therefore the use of ongut because they are mostly located in parts of the region
that are already builip (i.e. the City of Toronto), | consider them as supportive of higher
densities (explaining the use of green). The fact that Metrolinx actsadalgzerof Provincial
investments is directly related to its representational structure, which gives the Ministry of
Transportation and Premier total control on how the resources are spent (and this is also related
to the fact that Metrolinx was not granted any autonomousea®ofdunding and jurisdictional
power).

As for land use decisionghey are not integrated with transportation investments

because the Metrolinx has no jurisdictional powers over land use and the regional land use
planning activities are undertaken b tRrovincial governmentwho does not control local

land use decisions in a direct fashitmprovements to the existing land use planning regime

is facilitating the densification of growth centers and protects sensitive ecological areas, but
because theeform is not entirelybeing implementedand/or enforced (for the reasons
explained earlier in this chaptemd did not go as far as changing some elements of municipal
revenuestructureand politics, the chances are slim that we see the shdensities and mixed

uses that would allow for transit service aathsequentnodal shift in the evegrowing outer

ring suburbs of the region.
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CHAPTER 6
CHICAGO PART IT HISTORY OF REGIONAL GOVERNANCE & REFORM

In 2005, the lllinois General Assembly unanimousippted theRegional Planning
Act creating Chicago Metropolitan Agency for Planning (CMAR®R)¢onsolidated regional
agency for transportation and land use planning that is also designated as the Metropolitan
Planning Organization (MPO) for the region. Thilsapter presents this 2005 reform of
regional planning institutions as to better understand the structural and procedural changes
brought by the creation of CMAP, whose purpose is to effectively address the development
and transportation challenges in thartheastern lllinois region. The chapter is divided into
three parts. First, the recent history of political institutions, urban development and regional
transportation is presented, highlighting the need for a comprehensive regional planning
agency, proming a jurisdictional, demographic and economic outlook, and addressing the
governance of transit services and the question of regional transportation funding. Second, the
nature of the reform is explained, presenting CMAP and its comprehensive retporellfed
GO to 2040 as well as its administration and enforcement (or implementation) mechanisms.
Finally, the practical and theoretical implications of the reform are addressed, discussing the
implications of the reform for each level of government and stakeholder andipgoa
summary of the changes in the institutional framework. This chapter provides the background
information necessary to understand the next chapter, which assesses the impact of the creation

of CMAP on the planning process, transportation investnartdand use decisions.
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Recent History of Political Institutions, Urban Development
& Regional Transportation

This section explains the motivation behind the decision of changing the regional
institutional framework, which consisted in the merger loé transportation planning
organization and the land use planning commission into a single, comprehensive regional
planning agency called the Chicago Metropolitan Agency for Planning (CMAP). A brief
jurisdictional, demographic and economic outlook of #gan is then presented, as to give
some perspective to the transportation planning and urban development context. Finally, the
organization of transit services and the regional transportation funding system are explained
because although it is the creatiof CMAP that is the subject of the present inquiry, one
cannot understand the impact of the new planning agency on the planning process,
transportation investments and land use decisions without a grasp of the transportation funding
and governance envimment in which CMAP evolves. Because the goal here is to provide the
basic factual elements for understanding the 2005 reform, this history section is purposefully
selective, rather than exhaustive.

The Need for a Comprehensive Regional Planning Agency

Before the government of lllinois enacted their mergetfA5,there were two regional
planning organizations in Chicago: 1) the Northeastern lllinois Planning Commission (NIPC),
which was the land use planning organization; and 2) the Chicago Area Ttatispdstudy
(CATS), which was the federally designated Metropolitan Planning Organization (MPO)
responsible for regional transportation planning and programming. The following paragraphs

present the historical context surrounding the creation of thelamaipg agencies in the mid

230



19506s and their consolidation in 2005, hi gt
of Chicago in civic affairs.

The roots of comprehensive regional planning in Chicago can be traced back to the
publication of DanielHBur nhamés and E BRlanafrClicagpcomiissiomeed t t 0 s
by the Commercial Club (Commercial Club of Chicago, 1909). The plan, standard bearer of
the CityBeautiful movement, was published in 1909, abouttfwals of the way through a
sixty-year peiod when Chicago was the fastest growing city in the wttre Dame School
of Architecture, 201% more on this later). Encompassing a region extending from Kenosha,
Wisconsin to Michigan City, Indiana, thPlan of Chicagoput forward a series of
recommendations for advancing the city of Chicago, regional commerce, and improving the

quality of life of its residents. Many of these recommendations have become reality, including

a series of | akefront par ks t hadstpeswvesmi es 2
suburban Cook County, as wel |l as the cityd¢
(Northeastern Illinois Regional Pl #lamof ng Co

Chicagohas become one of the benchmark of American urban planning, it was also subject to
fervent <critici sm, nTbdDedhapdLiferof GleatAmerichmQitieso 6 s ¢
(1961) (Merk, 2014: 5Map 17is the plate 44 from thelan of Chicagpshowng the proposed

system of boulevards, parks and forest presétves

26 An exhaustive selection of plates witmsmary captions from thelan of Chicagds available at
http://afterburnham.com/daniburnham/Notre Dame School of Architecture, 2015). A thorough history of
the plan is available at
http://www.artic.edu/aic/libraries/research/specialcollections/planofchicago/introductiofArtrimstitute of
Chicago, 2009).
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Fdlowing the publication of Burrda m &@kn of Chicagothe commerciativic elite

mountd a campaign to implement the recommendations of the plan that resulted in the

creation of theChicago Plan Commissipm miniature city parliament of 328 businessmen,

politicians, and civic leaders (Abbott, 2005). Efitded by the City of Chicago in 1909, the

Commission successfully advocated and monitored the implementatiorPtdithef Chicago

The Chicago Plan Commission was later reorganized in 1939, when it became part of city

government. At the regional scal®jsiness and civic leaders established in 192%ptikate
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non-profit corpoation calledChicago Regional Planning Associatiaponsored by the City

Club of Chicago (Northeastern lllinois Regional Planning Commission, 1975). The Chicago
Regional Plannind\ssociation, which involved counties and municipalities from Illlinbig,
alsoWisconsin and Indiana, was a voluntary forum for local governments to coordinate their
plans outside the direct control of Chicagor more than 30 years, tAssociationasssted
counties and municipalities with problems of strdesign, zoning, term drainage, and
subdivisions, and successfully coordingdadkexpansion and highwayll¢rtheastern lllinois
Regional Planning Commission, 197bbott, 2005).

As t he uwberlgan popudatson doubled in the decade following World War 11,
the lllinois General Assemblgppointed theNortheastern lllinois Metropolitan Arelzocal
Governmental Services Commissionl1955 to study the problems arising from this growth.

Later rename theNortheastern lllinois Planning CommissifviPC), the Commission began

planning works in the sieounty Chicago metropolitan region in 1958, fostering local
government cooperation and developing regional plans for open space, water, recreational, and
land development (Northeastern |lllinois Regional Planning Commission, 3975

Simultaneously, th€hicago Area Transportation Stu@yATS) was formed in 1955 as ad

hoc public agency with the purpose of preparing a loagge transportation plan for the
Chicago metropolitan area, the second study of its kind in the history of the United States (the
first one being the Detroit Metropolitan Area Traffic Study) (Black, 1990). Funded jointly by
the City of Chicago, Cook County, lllinois Department of Trantgimn (IDOT) and the U.S.
Bureau of Public Roads, the staff at CATS pioneered transportation modeling and published
their results in a threeolumefinal report (in 1959, 1960 and 1962) that became a national

model for transportation demand forecasting (Black, 1990; Abbott, 2005).
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After the federal government adopted Hetleral AidHighway Actin 1973 requiring
the existence ot MPO in regions over 50,000 idsents (more on the federal role later), the
Policy Committee of CATS was named MPO on an interim basis, a designation that was then
confirmed by the Governor of lllinois in 1981 (Thompson, 1981). At that time, Governor
Thompson had a choice between desigg the land use agency, NIPC, or the transportation
planning agency, CATS, as the MPO. According to the respondents, the Governor designated
CATS as the MPO because: 1) CATS was largely owned and controlled by IDOT (CATS staff
members were technicalpOT employees) (Intervies\G, M & N; Lindstrom, 2010: 53);
and 2) NIPC6s reputati on -hwaasd efds opreto pd fe Iwhkoe d:
what they were doingt hey wer endot do ilnteyienaQ. iné&ctyalthgughod | ok
NI PCO s ¢ datrmwsre tachnically the basis for the Regional Transportation Plans
developed by CATS (NIPC, 2005: i), the land use commission had no implementation power
and authority (Merk, 2014: 8). This situation created some tension between the two
organizationsiil| dondét know in terms of actwually i mp
anybody paid attention or not, and I think there was obviously a fair degree of frustration there
from the | and use side in that | ratorkatMAC i mpl e
perhaps also originated from the fact that NIPC was initially envisioned as being stronger, but
its founders had to compromise and to give away some implementation powers to get
something started, which they always regretted (Interview AJ.SCthus went from being a
research agency with a planning function, to the MPO for metropolitan Chicagoawith
decisionmaking function over transportation investments.

The push for the creation of a single, comprehensive regional planning agency in early

20006s came from the Chicago business and ci
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integrated regional planning process. Given that Chicago was one of the only region in the
United States with two distinct regional planning entities for transpamtand land use, part
of the motivation behind the push for the merger of the two agencies was simply so that the
region Adidnét | ook stupido (Il nterview A). E
the mandate of integrating both transportatom land use planning (as well as housing,
economic development, water, gtenore on this later) emanated from the fact that CATS and
NI PC were not coordinating their pl anning
necessarily t a/(nkeiviawgB).ndeed)thedension lmetwbea thedtwo agencies
and the planning culture at CATS (which was based on quantitative research) resulted in the
fact that although CATS used NIPCO6s I|-and wus
range plansand | t hough they were sitting on each o
thought about transportation and land use together (Intes\GefwM; Black 1990).

CATS was being criticized by planners and observers for 1) forecasting future land use
instead ofmaking a land use plan and 2) being biased for highway development over transit.
One common observation at the time was that CATS was proposing to extend historical land
use and transportation trends that were already recognized as having disastrisudBifEc
1990: 35) . One respondent described CATS mo
out...this is what we want to have, now make the model say what we want i Wwaveeed
10,000 roadways, whether we neresgondemtexplaingr not
that CATS was busy building Burnhamds concer
was right or not. Ultimately, the separation of land use and transportation planning functions
between two organizations and the inherent lackoofyterm, comprehensive planning

strategy hampered the regionds ability to ef
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that threatened the economic growth and quality of life of residents (Chicago Metropolis 2020,
2005).

The business and civic coouni ty eventually came to re
hi storical arrangemento of having two- agenc
handed clappingy o u ¢ a n(fntervielvdC; ailsd Interviews D, N & OThe genesis of

the Chicago Metroplitan Agency for PlanningCMAP) came after the Commercial Club of

Chicago asked ElImerJohnégn i n 1996, to | ead a re®anarch p
of Chicagofor the centennial of its publication (Interview G). Part of that initiative was the

creation, by the Commercial Club, Ghicago Metropolis 202h 1999 (renameletropolis

Strategiesn 2011), a nonprofit organization to advocate for better regional planning and
investments (La Belle et al., 2012; Metropolis Strategies, 2012). As a result, the advocacy
group/research project led by Johnson publisbigidago Metropolis 2020: The Chicago Plan
for the Twenty First Centurfdohnson, 2001), a plan that not only looked at urban form, but
al so public education, governance, taxation,
one single agency for regional transportation and land use platmiadgdecame part of the
advocacy ofChicago Metropolis 2020sponsored by the Commercial Club of Chicago, the
same organization that Plaad Chicagmandersusyieariee d Bur
(Interview G).

After the plan was published in 2001, Chicalgletropolis 2020 orchestrated a

lobbying campaign to have the legislative assembly of Illinois abolish CATS and NIPC and

27 Elmer Johnson as a Chicago lawyer, civic leader, former vice president at General Motors and also part of
the Aspen Institute (for more information, seehttp://articles.chicagotribune.com/2602-
22/news/0802211409_1_ commereihlib-chicageplanmr-johnsor).
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create CMAP, rallying other important ngmnofit organizations in the region to their cause,
including the Chicagoland Chamber of Commoge(CCC), the Metropolitan Planning Council
(MPC), the Center for Neighborhood Technology (CNT), and the Metropolitaypoid
Caucus (MMC) (Interviews B &; Merk, 2014). Chicago Metropolis 2028ught with local
government agencies who oppadsg foughtwith CATS and NIPC(becauses one could
expect,they opposed i built a coalition on both sides of the legislative assenfblynd
legislative sponsors, and drafted fegional Planning Adhat was adopted unanimously by
the I 11 inoi s @n2@8& (ineerviawC &M} Sodhis 5 hoy thetategovernment
came to the decision of merging tbperationsof CATS and NIPCand creatinga single
organization responsible for comprehensive regional plannindARZMnhich also acts as the
region®ds MRQ@I ained | ater, CMAPOsS structure i
|l ocal , regional and stateds interests that
and land use, but with a limited implementation capacity.
Jurisdictional,Demogaphic & Economic Outlook

Every planning initiative and advocacy undertaken by the busamsscommunity
and different levels of government over time were all aiming at improving conditions of the
regionds residents and banysssueseA thetsne df the 200bd r e s S
reform, the planning context in Chicagoland was characterized by heavy congestion,
crumbling transportation infrastructures, an endemic population growth favouring the outer
ring suburbs, a chegmtterned system of radly segregated neighborhod@sa fragile

economy and an infamous jurisdictional fragmentation. These trends and their consequences

28The issues of race and class are beyond the scope of this study andeteeeefmt addressed here. For a brief
anal ysis of Chisiony thrgugtdtise lepsloequityi andgefficiency, see Abbott (2005)
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were only exacerbated by the recession following the 2008 subprime mortgage crisis. The
following paragraphs are addressithg planning issues that are key to understanding how
CMAPOGs r e gGOotm2840 presemntad later) is being implemented at the local level.
Jurisdictional Fragmentation

Map18s hows the seven counties t hatwhieghr e wi t
includes the City of Chicago), DuPage, Kane, Kendall, Lake, McHenry andf@vil total of
284 municipalitie®. With 8.3 million residents and an economy representing $500 billion in
2010, the Chicago metropolitan area is the third largest ibtited States, both in terms of
population and economy (CMAP, 2014b; Merk, 2014). The region also hosts 70% of the
population and 80% of the GDP of the state of lllinMei{ropolitan Plannin@ouncil 2008Db).

Map 18: CMAP sevefounty Region

~
McHanry
| ake
Lane Orcape
DuPage
Cook
Kendall
will

Source:Excerpted fronChicago Metropolitan Agency for Planniig012)

2 The boundaries of Chicago Metropolitan Statistical Area include a portion of northwest Indiana that is not
under CMAP jurisdiction. This southwestern region of Chicago, which inslGdey (Indiana) and 40 otheities
and towns, is governed anotidPO, the Northwestern Indiana Regional Planning Commission.
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The region iscommonly divided into three blocks: the City of Chicagsyburban
Coolo, and thefi C o | buatre®. The City of Chicago is by far the largest and densest
municipalityof the regon, with about 2.illion people(the next largest cities are withtine
200000range and 80% of the regionds municipaliti
2014:6)A Subur ban Cooko regroups the ol der c¢ommlt
As for the ACol | ar Co uringsubrrdsosurrodnding Cook Gopnty.e s e n t
The geographical distribution of municipalities by county is illustratediap 19 which

shows the extent of municipal fragmentation in the region.

Map 19 Municipalities in the Chicago regid@000

Municipalities in Chicago Region 2000
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Source: Excerpted from Lindstrom (2010: 38)
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With over 1,200 units of local government, including 284 municipalities, county and
towndhip governments, special purpose districts and joint action water agencies, the Chicago
region is considered to be one of the most politically fragmented areas in the United States
(Merk, 2014: 6). Two factors explain this fragmentatiorbyLimiting murnicipal indebtedness
and revenues, the lllinois laws encourages the creation of special districts with their own
bonding power and taxing authority; and 2) the historical-B#ynocratic and suburban
Republican hostility and competition for the control foé tllinois General Assembly, which
intensified in the 1980 é%).Valunthry dodp@rationsthroughi nd st
9 suburban Council of Governments (COGs), 12 Council of Mayors (COMs), and through the
Metropolitan Mayors Caucus (MMC), hadoaved local actors to work on issues of common
interests while keeping contentious issues off the table (Lindstrom, 2043t 48nhore on
COGs and COMs latgr

Table9 shows the outcomes of business/civic and governmental coalitions by policy
area.lt is particularly useful because it helps putting this study in perspective by showing that
the creation of CMAP, an initiative of Chicago Metropolis 2020, is one of the many attempts
of the businessivic community to overcome political fragmentation in Chizagetropolitan
area. It also mentions three other initiatives related to regional transportation: 1) the Chicago
Region Environmental and Transportation Efficiency Project (CREATE), a potiate
partnership to resolve the freight gridlock in the reg®rthe restructure and refinance of the
Regional Transportation Authority (RTA), which is presented in the next section; and 3) the

O6Hare airport modernization progr am.
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Table9: Coalitiors and outcomes by policyea

Palicy area

Coalitions

Outcomes

Housing

Economic development

Surface transportation

Planning agencies

Regional transportation
authority

Expand airport capacity

Mayors Caucus
MPC
Metropalis 2020

Chicage

Civic Committee
Chamber
Mayors Caucus*

Chicage

IDOT, Railroads

Metropalis 2020
Mayors Caucus®

Metropolis 2020

MPC
Mayaors Caucus
Metropolis 2020

Chamber, MPC
BPI, CNT
Mayors Caucus
Civic Committee
Chamber
Mayors Caueus®

Housing Action Agenda
Welcome Home: Housing
Our Community

Homes for
200 | =

a Changing Region

WWorld Business Chicago

1998-

CREATE
2005-

Chicago Metropolitan Agency for

Planning
BPI, CMNT
2003-2005

Restructure and refinance RTA

2003-2008

O’Hare Modernization Program

1 998=2003

Mote: MPC = Meropolitan Planning Council; CREATE = Chicago Region Environmental and

Transportation Efficiency Projecc IDOT = lilinois Dreparument of Transportation; BP1 =
Business and Professional People for the Public Interest; CNT = Center for Neighborhood

Technology: RTA = Regional Transportation Auwtharicy.

a. Supported initiative but was not a major coalidon partner.
b. Mayors Caucus took no position.

Source: Excerpted fromaindstrom (2010: 50)

Demographic & Economic Outlook

Over time, the City of Chicago has lost population in favor of the Collar Counties

but thistrend was drastically reversed from 2010 to 208 City of Chicago hatleen

losing population since 1950the only year that this trend was reversed was between 1990

and 2000, dur i

ng

t he

f ast

gr owt h

of

t he

As shown inTable 10, the City haslost about 200,000 residerigween 2000 and 2010. So

while there wa a net population gain in the region, the grow#sfurther out in the Collar
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Counties (CMAP, 2014a). In atién, most of the growtloccurredaway from transit, and
even when looking at whemew growth wahappenig in infill areas, it wa often close to
highways and not close to transit.

Table10: Population change in Northeastern lllin¢29002010

Population change in northeastern lllinois, 2000-2010

2000 2010 PERCENT PROPORTION OF THE

REGION POPULATION POPULATION CHANGE CMAP REGION IN 2010
CITY OF CHICAGO 2,896,016 2,695,598 -6.9% 31.9%
COOK COUNTY 5,376,741 5,194,675 -3.4% 61.5%
DUPAGE COUNTY 904,161 916,924 +1.4% 10.9%
KANE COUNTY 404119 515,269 +27.5% 6.1%
KENDALL COUNTY 54,544 114,736 +110.4% 1.4%
LAKE COUNTY 644,356 703,462 +9.2% 8.3%
MCHENRY COUNTY 260,077 308,760 +18.7% 3.7%
WILL COUNTY 502,266 677,560 +34.9% 8.0%
CMAP REGION® 8,150,789 8,444,447 +3.6% 100.0%

Sources: 2010 and 2000 U.S. Census
*Includes Aux Sable Township in Grundy County

Source: Excerpted from CMAP (2014a)

However, the latest census data revealed that these trends réetvgeen 2010 and
2013, when Cook County gained almost 50,000 people, while the six lllinois suburban counties
increased population by only 20,000 collectively, and that the two nearby Indiana counties lost
more than 1,500 people during this period (Fre&ma014). Although this trend was
observable in all the | argest U.S. MSAs, and
second lowest in the nation, it is s improvement from the situation prevailing since the
1950s (Freemark, 201#% the mat recent trends are presented in further detail the next
Chapter).
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The endemic population growth hiasportantsocial and economienpacs. For one,
the regions6é 314,000 vacant properties and
neighboring properties values and to an increase in violent crimes (Interview |; Rand, 2012).
In addition, a slow population growth generates limited comesigpending and tax revenues
for state and local governments, which, in turn, impacts transportation infrastructure funding
and government services (Mancini Nichols, 2015). It also impacts transit service by forcing
the operators to adjust their levelsooe r vi ce and fichase the popul
certain parts of the region, and reduce service in the southern and western sections of the city
that are emptying out (Interview Imore on this in the next chapter). Generally speaking, the
stable ecnomic growth is challenging for planners and governments that have traditionally
assumed a continuous trajectory of growth and the revenues that are associated with it
(Interview C).

As explained in the next paragraphs, jurisdictional fragmentationhenchiallenging
demographic and economic outlook have important consequences for regional transportation
funding and transit operations, which rely partly olessax and fuel tax revenues.

Governance of Transit ServicesRegional Transportation Funding

As mentioned earlier, the Chicago metropolitan area is facing important issues related
to transportation, including heavy congestion, crumbling transportation infrastructures, but
also challenges in terms of transit services and ridershipotddinangal cost of congestion
due to travel delays and excess fuel consumpsiastimated at $7.3 billion a year, adding
22% to peak period travel times (Metropolitan Planning Council, @00& for transit
infrastructures, it would take an additional $3.1idml in capital each year just to achieve a

state of good repair, as well as an additional $2 billion a year over the next 30 years for transit
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expansion and improvement projects (Metropolitan Planning Council, 2013: 9; Chicago
Metropolis 2020, 2010: 18)The actual transit system is underfunded both in terms of
operational and capital funds, and transit authorities are struggling just to maintain the existing
infrastructures and service levels, let alone making new investments. Combined with transit
goverrance issues (explain@dthis sectiol, funding problems have had an impact on transit
service and operations which, in turn, have had an impact on ridership.

In fact, rapid transit services do not reach as much people and jobs as they did in the
past, 8 they failed to respond to the population and employment growth outside of City of
Chicago and changes in commuting patterns. As an example, the number of jobs within a 10
minute walk of rail stations has dropped between 2002 and 2008: although thesawin
region added 110,314 jobs in this time period, the number of net jobs withimatmaile of
transit declined by 5,555 (CNT, 2012: 3). As a result of the growth away from transit lines and
the failure or inability of transit operators to adjustittervice (more on this in the next
chapter), the overall annual transit ridership has declined by almost 20% between 1980 and
2012, with now only 10% of the residents using transit to get to work in the region
(Metropolitan Planning Council, 2013: 12).sAillustrated inFigure B, the Chicago

metropolitan region lags its peers in transit system ridership.
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Figure B: Evolution of transit ridership in legacy systems since 1996
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Source: Excerpted from Northeastern lllinois Public Transit Task Fa6del: 23)

As ridership surged everywhere since 1996, Metropolitan Chicago has the slowest
rebound of any legacy system (where the transit system was developed before the automobile
became dominant) (Northeastern lllinois Public Transit Task Force, 28)1L4ft#& following
paragraphs explain the governance and fundtngctureissues that impede transit services
and, ultimately, ridership.

Although CMAP is granted with the mandate to plan for regional transportation and
land useand programming regionalamnsportation funds (more on this in the next section)
is another agency, the RegionBlansportation Authority (RTA), thatas the mandate of
coordinating transit operations adistribuing dedicated transit dollar$ablel11 provides an
overview of gvernment actors involved in regional transportation and planning in Chicago as
well as their function, showing the extent of jurisdictional fragmentation in the transportation
sector, even after the consolidation of CATS and NIPC. As-igure 17, it situates these
actors in the hierarchy of federal funding authority over surface transportation. After a brief

explanation of the federal funding system, the remaining of this section is dedicated to the
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organizations circled imed in Figure17 namely the RTA and the three transit operators in
Chicago region: the Chicago Transit Authority (CTA), Metra and Pace.

Table11: Overview of main government#ors inregionaltransporationand ganning in
Chicago

State of Illinois (Transportation Dept., Toll way) | Construction. maintenance of roads and toll roads

Chicago Metropolitan Agency for Planning Strategic regional planning for metropolitan Chicago

Regional Transportation Authority (RTA) Regional transit planning and budget oversight over the three operators
Chicago Transit Authority Transit operator for Chicago and adjacent suburbs(zail and buses)
Metra Suburban commuter rail operator

Pace Suburban bus operator

Counties Construction, maintenance secondary roads and bridges
Municipalities Local streets, traffic control, local planning and zoning

Source:Excerpted fromMerk (2014:10)

Figurel7: Hierarchy of federal fundingughoity over Northeastern lllinois surface

transportation
|
Hierarchy of Federal Funding Authority
over NE lllinois Surface Transportation
TRANSIT HIGHWAYS

EA

013 Stephen E. Schlickman 39

Source: Adapted from Schlickman (2013)
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Federal funds for transportation come from the Motor Fuel Excise Tax revenues, which
are placed by the U.S. Treasury in the Federal Highway Trust Fund. The Congress then
appropriates the Highway Trust Fund proceeds to the Federal Highway Administration
(FHWA) and the Federal Transit Administration (FTA) under a federal transportation
authorization bill, which is currently thdoving Ahead for Progress in the2Century(MAP-

21), adopted in 2012 (U.S. Department of Transportation, 2015). The FHWA andAhe F

then distribute part of the funds to States by formula, whickafiabate highway and transit

funds to urbanized areas (Northwestern Indiana Regional Planning Commission, 2014).
CMAPGOGs Metropolitan Planning Or g aributezitmdsi on ( N
to individual projects, as explained in the next section. States, transit agencies and local
governments can also apply independently to various federal competitive grant programs for
funding specific capital projects.

Table 12 provides a lis of selected federal grant programs administered by the U.S.
DOT, which is useful to get a sense of how funds are distributed to states, local governments
and transit agencies. Some of these programs are mentioned in the next chapter, when

addressingthguesti on of CMAPOGsSs transportation i nve
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Table 12: Federal transportatiamfling

Federal Transportation Funding
Annual Federal-Aid Apportionments (selected)
Program | Eligible Projects
Federal Highway Administration (FHWA)

SurfaceTransportation Program (STP) | General purpose construction funds for
highways, bridges, bike/ped facilities,
transit capital, etc.

Congestion Mitigation/Air Quality Transportation projects that reduce

Program (CMAQ) emissions

Highway Safety Improvemeiirogram Construction funds for improved highwg

(HSIP) safety

Transportation Alternatives Program Construction funds for bicycle/pedestrig

(TAP) & environmental mitigation projects

Federal Transit Administration (FTA)

Public Transit Formula Grants Transit capital and operating assistance

Bus Capital Transit capital assistance for bus servig

State of Good Repair (Commuter rail) | Capital assistance for commuter ralil

Discretionary & Competitive Federal Programs (selected)
Federal Transit Administation (FTA)

Capital Investment Program: Funds light rail, heavy rail, commuter rai
New Starts, Small Starts and Core streetcar, and bus rapid transit projects
Capacity Improvements
U.S. Department of Transportation (USDOT)
Transportation Investmef@enerating Capital investments in surface
Economic Recovery (TIGER 2042D15) | transportation infrastructure
Transportation Infrastructure Finance a| Credit assistance for qualified
Innovation Act (TIFIA) transportation infrastructure projects of
regionalor national significance

Source: Adapted from Northwestern Indiana Regional Planning Commission (20W4%.

Department of Transportation (2015)

Before getting into the role and respons
transit service agencies of the region: CTA, Metra and Pace. The CTA provides bus and rail
service in Chicago and about 40 surrounding suburbs (carrying 81% of thera&il @mansit
rides in the region); Metra is the commuter rail service operator (carrying 13% of the riders);

and Pace is the suburban bus and regionattpamait service provider (carrying 6% of the
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riders) (RTA, 2014; Chicago Metropolis 2020, 2010: S&)gether, CTA, Metra and Pace
form the second largest transit system in the United States, with 390 stations across six counties
and 18 transit corridors (CNT, 2012: 11). Each transit service board has the authority to
establish fares and service levelad each of them is controlled by a different faction of the
region, with the City of Chicago controlling the CTA and the suburbs controlling Metra and
Pace (Lindstrom, 2010: 54Map 20 and 21s how t h e raedgpokenad fransit u b
systemMap 20pre sent s the CTA rail service networ k,
short for 0 eMag2l, @& shews Mtra corrsutef rail services from Chicago out
to the collar counties. Note that CThakres and
The RTA is responsible for fiscal oversight, strategic planning, and distributing
operating and capital dollars to the three transit operators (as explained below). However, it
has limited legal and political authority to coordinate transit operagimasg agencies, which
contributes to the fragmentation and the patchwork of transit service (Interviews B, F & H;
Chicago Metropolis 2020, 2010: 18; Lindstrom, 2010: 54). The only tool the RTA has to
influence operators i 2vtimeg frhuwecleamdar roep toipemrdat
would result in service shutdown. In addition to the extreme nature of the instrument, the
RTAG6s board structure (according to which th
Counties, Cook County, anchi€ago) and the super majority voting requirements (that enable
a small fraction [M] of the board to veto de
or coercive proposition (Interviews D & J; Chicago Metropolis 2020, 2010: 57; Merk, 2014:
13-16). As illustrated in Figure 18he Chicago transit system is governed by 4 independent

boards, with 47 board members appointed by 21 elected officials.

249



Map2QRai | ystdnh 0) s

(‘L’) System Map

@ Linden &P

For Travel Information Call:
1-312-836-7000

For Customer Assistance Call:
1-888-YOUR-CTA @
Hearing Impaired:
1-888-CTA-TTY1 P& Dempster-g
‘Skokie

online:
transitchicago.com S Oakion

‘Skokie

P
(P! &l
Py & b P
& 5 = &
3 H 2 H
H £
H ; 3 £ Pl
g & mg
g 58839 @
R
E 5. Jetterson Park 22 58¢ §
Montrose Q) & Montrose
Irving Park ©) [& Irving Park
Station Addison Q) |& Addison
posilptid Beimont (]
Direction of travel
Boarding at stati & Logan Square'Q
in di “nnlha:nnnnly Fullerton 5.
A Commuter rail palitomia
[P]  Park&Ride i wick &)
3 &E
(& Accessible station é 8 lark/Division &
N &) £5 &l
A aipont § 3 ég ? H Chicago &
5
C=D Transter station 8¢ % Grand &
Transfer station: —
OO0 ppeee
* -
5 H = s ] % £e
2 g 8 H 22
i 3 2 5] &
fid
2 OGO O ORCINO) Cermak-
E = § 5 ¥ ¢ ¢ = WcCormick Place &
-
e ¢ & E & 3
g & b 5§ 8
5 & &
3 ey
Merchandise £ 35th-Bronzeville-IT &
& Mart Clark/ fiociena 3]
Lake(s
\ Qasrd &
| | Gannsl
“— (P& Pulaski Y
# Randolph/ 3 Oststs
Wabash K]
Washington/ ). & O Gartield &P
&1Walls S PloOmiawayx P
& H
sz H
H 63rd OO
- B
j % 2 [&]sath e ,:i,'-
s Adams/ 3 &) £ E
& Quincy Wabash K] & £
e e & ©
W St P &)
(5] 79th
T ]
LaSalle ,, Harold
i
Wesag e
Harrison
&)95th/Dan Ryan 3

Source: Excerpted from Chicago Transit Authority (2015a)

250



Map 21: Metraservice
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Figurel8 Governance ofyste@hi cagobdbs transit s
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Source: Excerpted from Northeastern lllinois Public Transit Task Force (2014: 45)
As a result of this fragmented governance, transit service in the region is characterized
by little or no interconnectivity in terms of fares and serviedsch contributes to a decline
of transit ridership outsideof Chi cago6s central, 2014:i1@1hbor hoo
Metropolitan Planning Council, 2013)dding to this issue of governance is the distribution
of transit funding by the RTA to CTA, Metra and Pageformula, whichoffers no incentive
to coordinate and integrate services and faaesl reinforces the balkanization of transit
planning and servicR T A6 s budget and transit funding sc
Figure 19 pr esent s RT Aifien ofe@tbrs arkl £apikal budget to be
distributed to the three services board according tofdhmulas explained in the next
paragraphs. As fdfigure20, it shows t he s o-billioonewwnue budgetT A6 s
for operations only. Lastlyfablel3pr esent s RTA6s 2013 capital e

for the three services board, which adds up to a total of $33.4 billion in needs.

252



Figurel9: RTA region 2014 operations and capitatiget
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Figure20: 2014 R A revenue for perations
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Table 13: RTA capital assebrdition assessment

2013 Results

Backlog $20.08B

Normal Replacement 8.08B . ‘
Rehabs 448B CAPTTAL AESET
Capital Maintenance 1.0B LRI TIONE
Total Needs $33.48B

Source: Excerpted from RTA (2014: 8)

Transit operations are funded aatiog to Sate law, which requires a fare box
recovery rateof 50% (although in practice, the services boards are recovering 40% of their
operations budget through fare box revenuR3)4, 2014. The remaining 50% is funded by
operating subsidies coming from the regional sale¥, taxeal estate transfer tax ini€go,
as well & a matching contribution fromt&e general revenue funds (TPF, ASA and AFA in
the pie charof Figure 19 (RTA, 2014; Merk, 2014: 9). Ninetfive percent of operating
subsidies are allocated by a formidjaand the remaining 5% of disciatiary funding is, as a

matter of necessity and custom, going to the CTA. This discretionary spending, which

801.25% in Cook County, representing 31% of the $1.1 billion collected in 2013, and 0.5% in the five
surrounding counties, reenting 69% of the $1.1 billion (RTA, 2014; Merk, 2014: 9).

A The formulas are not statutory but rather understooc
2014: 12).
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represents |l ess than 1% of RTAO6s overall bud
the RTA board meetings (Merk, 2014: 12; Interselv& J). The 2008009 recession
Adrastically reducedo the revenues generated
transfer tax, causing operating budget deficits and resulting in service cuts (Interview B;
Chicago Metropolis 2020, 2010: BB1 more on this in the next chapter).

As for capital dollars for transit, they are also allocated to the three transit operators
according tesimilar decadesld formulas®? Capital funding is thus not based on a plam or
set of criteria, despite thed Sa t @08 legisative amendments that directed the RTA to do so
(Chicago Metropolis 2020, 2010: 57more on this in the next chapter). The evolution of
RTAGs capital r even kigure3loHistorcallys thesfaderal govetnmentt r at e
has been thiargest and most reliable source of capital funds. As for the state capital funding
for transit, it has traditionally been inconsistent, ranging from $0 to $500 million per year, as
shown inFigure22.

As highlighted in the Northeastern lllinois Publi@ansit Task Force report, the current
mechanism for allocating transportation funds is flawed (arbitrary) and complicated (2014:
36). RTAOGs budg e thenesate ptesertad s iFiguref@Bich summagizes c

the sources of funding arfidrmulas explained in Figures 21 and.22

32 Distribution formula for allocation of federal funds (Public Transit Formula Grants [capital and operating],
Bus Capital, and State of Good Repair for commuter rail administered by the FTA): 58% CTA, 34% Metra, 8%
Pace. Distribution formula for allocatiafi state funds: 50% CTA, 45% Metra, 5% Pace. (Merk, 2014:12).
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Figure21: RTA capital funding surces ($ Millions)20022012)
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Figure22: lllinois transit capital inding($ Millions) (19832010)

State capital funding for transit has been erratic.
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Figure23: Current allocation of public transportatiamfling by the RTA
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conducted after the 2005 reform that created a single agency for transportation and land use
planning. Keeping that in mind, the present study assesses the impacts of the creation of CMAP
on the planning process, trangjation investments and land use decisions, and addresses the
question of tradeoffs between accountability, democracy, and effectiveness that the new
planning structure involves. The next section describes the exact nature of the reform and the
changes irthe regional institutional design, which unveil the position of actors and their
interests in the planning and decisimaking process, a key to undersd the impacts of the
reform.
Nature of the Reform

This section presents the 2005 reform, which consisted in the consolidation of CATS
and NIPC and the creation of CMAP. The section is divided into two parts. First, the general
mandate and structure of CMAP and its regional comprehensive Giamno 2040 are
presented, and t hen t he ref or mos admini str
explained.

Chicago Metropolitan Agency for Planning & GO to 2040

As mentioned previously, CMAP was created to integrate transportation and land use

planning and improvednsportation investment decisiansgChicago region. As explained in

the following quote, the ultimate goal of the reformsvita improve planning outcomes:

| think that the reason that CMAP was created, the reason for the merger is that we were
looking for efficiency but | think more importantly we were looking for better outcomes

for planning purposes. | would just say that CMAP was created to make better investments
decisions. That's why we were created, to help people make better investment decisions
than we were making in the past. The structures were 50 years old, and honestly just didn't
make any sense. | think at the end of the day, the business community led this charge to
create us. And they looked at two separate agencies doing regional plantiiegsame
boundaries and said i Wo w. Why weHisrdeesnd rnakenagy sénkélhat? T
was really the overriding rationale to make something that made more sense and to provide
for better outcomes and to better tie transportation decisions toulsmdiecisions.

(Interview N)
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This purpose is confirmed in thRegional Planning Ac¢twhich introduces the

organization as followed:

The General Assembly declares and determines that a streamlined, consolidated regional
planning agency is necessarydrder to plan for the most effective public and private
investments in the northeastern lllinois region and to better integrate plans for land use and
transportation. The purpose of this Act is to define and describe the powers and
responsibilities of th&hicago Metropolitan Agency for Planning, a unit of government
whose purpose it is to effectively address the development and transportation challenges

in the northeastern lllinois regioflllinois General Assembly, 2015)

CMAPGs str uct urheresulhah campronidesbetweerathret&®e, local
mayors and the business/civic community (Intergdv& F). The initial 1998 proposal
crafted by Metropolis 2020 was to create a Regional Growth and Transportation Commission
by consolidating CATS and R, but also the RTA and the lllinois State Toll Highway
Authority. In addition, Metropolis 2020 recommended that the MPO would be reorganized to
exclude the stateds Secretary of Transportat
decentralized supagency was dismissed by the Metropolitan Mayasdtis (MMC) in 1998
and by the § a tNerthaastern lllinois Transportation Task Foirt2004, both of them being
unwilling to change the balance of powers betw&hicago, the suburbs and th&at®
(Lindstrom, 2010: 5465, Interview C). After a period of negotiations among the mayors at the
MMC and at the state levé) a consensus was reached on t
committee structure presented kigure 45 The big compromise is that CMAP, the
federally designated Metropolitan Planning Organization (MPO) for the Chicago region,
is being governed by two distinct boards, each having its own composition, appointment

rul es, voting rul es, and also responsibilit

33 For a detailed recount of negotiations, see Lindstrom (2016554
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actors) and tQoemniiMPtOe ePdo | (i ccoytate)rThelfdllosvidg gbojes t he S
present the interests at play in the creation of ®MFhe first quote relatesthe &t e 6 s contr
of the MPO, whereas the second quote explains the debate among mbigirded to

CMAPOS committee structur e:

Wedre only one of two MPOs in the nation where t
the chairman of t he WM, eleverfof tikmindhagagoagds MP O.

she doesndét <chair any, she doesndét even sit on
MPO. And thatdés how the Il liana was approved by
government setting up the MPO weanmendedhave an i ndeée

that we exclude the state Secretary of Transportation from membership on the MPO
because the very intent of the MPO was to decentralize decisiking and taking it away
from the states which historically have a rusasin their investment @licy and not an

urban sensitivity, but we wer e(interviewmbl e to conv
undisclosed to preserve confidentiality).

And so at the time of the debate about CMAP was created, the sentiments, we were
motivated to really push as farae could, and the push back really came from the mayors
who were fearful of a too strong...you know...they like their development approvals, and
so they didn't want to have someone to tell them what to do. So it didn't go as far, that
MPO oddball structurés a result of that, the fact that the appointment power comes all

from local government and is an outcome of thkterview F)

The mayors and thet&e thus settled on the structure presentelignre 24. The
mayors maintain control over land use amhing, as well as local surface transportation
allocation projects through the CounaflMayors process, whereas that8 controls the MPO
Policy Committee (more on the mag®onsttie i nt e
consequences of theé & tcenfra of the MPO in the next chapter).

CMAPG6s pl anni amgpking pracesd iectudesgery cstakeholdem the
region. As illustrated in the organizat chart presented in Figure, 24 CMAPO&Gs pl anni n
decisionma ki ng activities starltevatl tctoenmi ¢év elesof
economic development, environment and natural resources, housing, human and community
development, and transportation). The chairs of thosemmnmittees then get together with

CMAP Board members in the local and regional coordinating committees. Recommendations
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are also vetted

through three fnadvisory

county board chairs and the mayors), befgegtingto the CMAP Board and/or the MPO

Policy Committee, depending on the issue (CMAP, 2015, Interview N).

Figure24: CMAP committee sucture
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The ACMAP Bspansibdedfor deseloping a funding and implementation

strategyfor an integrated land use and transportation planning prdbesfirst one beinGO

to 204Q adopted unanimously by the two boards in 2010 (presented next). In addition to

coordinating regional transportation and land use planning, CMAP also hamtttateof

identifying and promoting regional transportation priorities (lllinois General Assembly, 2005).

The CMAP Board, illustrated iMap 22 is comprised ofl5 membersappointed by their
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respective local or county governmehtfrom the City of Chicag 5 from suburban Cook,
and 5 members representing the Collau@ties.This distribution of seats represents roughly
the population in the regiobout half ofthe appointeeare mayors, a couple of them are
former elected officials, and the rest isrfrahe business and the civic communliyinging
different point of viewsAlso, resolutions requirthe affirmative votes of at least 4/5 of the
voting oard members in office for the Board to take any agboi2/15) (CMAP, 2006)The
board compositiomnd the voting rulés the result of a conscious effort to prevent any faction
(City of Chicago, Cook County, and Collar Counties) from controlling the region (Intesview
G & M).

As for the fAMPO iPis tespangible Goo reginal tramspaiion
planning and programming, including the Long Range Transportation Plan (LRTP), the
Transportation Improvement Program (TIP), and the Unified Work Program (UWP). Routine
decisions, such as minor changes to the TIP, are delegated by the MPO Policiit€®tom
the transportation committee, which has the same representation strddR@e Folicy
Committee, 2008Interview I).

The MPO Policy Committess operating undeiederal legislationwhich requires the
board to be representative of local and regional actors, government agencies, and transit
operatorsln addition, resolutions require 13 of the 19 possible casted votes to be adopted
(MPO Policy Committee, 2008Becausean important omber ofagencies and operators
represented on the MPO Policy Committiepend on thetategovernment for part or most of
their funding, the lattepracticallycontols theCommittee(as exemplified in the case of the
llliana Expressway presented in trexhchapter)The agencies represented are listed in Table

14.
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Map 22 CMAP board omposition
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Tablel14: Agencies and Departments Represented on the MPO Policy Committee

Municipal Government

Chicago Department of Transportation (CDOT)
Council of Mayors

Counties

Cook

DuPage

Kane

Kendall

Lake **

McHenry

Will

Federal Agencies

Federal Highway Administration (FHWA)nonvoting
Federal Transit Administration (FTA)nonvoting
Regional Agencies

Chicago Metropolitan Agency for Planning (CMAIP? voting member;
Regional Transportation Authority (RTA)
Operating Agencies

Chicago Transit Authority (CTA)

Class | Railroads

lllinois Department of Transportation (IDOT) *
lllinois State Toll Highway Authority (ISTHA)
METRA

PACE

Private Providers (Continental Airport Express)
* Chairman

** \/ice Chairman

SourceAdapted from CMAP (2014d)

There are thus two sets of planning responsibilities: the comprehensive planning
activities under the purview of CMAP Board and the LRTP and TIP planning processes of the
MPO Policy CommitteeThe relationship between CMAP Board and the MPO Policy
Committes is laid out in a Memorandum of UnderstandiktpU) reviewed annually, which
clarifies working relationship between the two boards and reiterate their commitment to

integrate the region's planning for land use and transportation in an open and colaborati
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process.The latest version of the MOU between CMAP Board and the MPO Policy
Committee, revised and affirmed in March 2015, clearly indicates that the MPO Policy

Committee (not CMAP Board), is the final approval instance for transportation matters:

Fedeal regulations require the MPO to approve various plans, programs and related

documents. Such plans, programs and related documents will be developed by CMAP staff

utilizing the committee sticture established by the CMAPo&d and the Policy

Committee. Rcommendations made by the Transportation Committee will be forwarded

to the Policy Committee and either the Local or Regional Coordinating Committee as

appropriate. Recommendations from these commiitééde forwarded to the CMAP

Board which will alsor ecei ve input from the Citizensd Advi s
officials committee andne Council of Mayors. The CMAPdard will then forward its

recommendation with comments to the Policy Committee, which will act upon that

recommendation. The Policgommittee will take final action as required by federal law.

(CMAP, 201%)

As for the regional comprehensive plan developed cooperatively by CMAP Board with
the involvement of stakeholders, ipresers the goals, policies, guidelines, and
recommendation® guide the physical development of tiegion, including:

1 Growth forecasts and alternatives for public and private investments in housing, economic
development, preservation of natural resources, transportation, water supply, flood control,
sewers, andtber physical infrastructure;

1 Land use and transportation policies that reflect the relationship of transportation to land use,
economic development, the environment, air quality, and energy consumption; foster the
efficient movement of people and goodsiominate modes of transportation; coordinate
planning among federal agencies, state agencies, transportation agencies, and local
governments; and address the safety and equity of transportation services across the region;

1 A plan for a coordinated and imgfeated transportation system for the region consisting of a
multimodal network of facilities and services to be developed overya@@0period to support
efficient movement of people and goods, and including statements of minimum levels of
serviceinorde t o meet the goal s and -angeiranspatationof t he
plan [LRTP])

1 Alisting of proposed public investment priorities in transportation and other public facilities

and utilities of regional significance (the M
1 Thecriteria and procedures proposed for evaluating and ranking projects in the Plan and for
the allocation of transportation funds (the M

1 Measures to best coordinate programs of local governments, transportation agencies, and State
agencies t@romote the goals and policies of the Regional ComprehensivepRigosals for
model ordinances and agreements that may be enacted by local governarahts
recommendations for legislation as may be necessary to fully implement the Regional
Comprehensiv®lan

9 Developing components for regional functional issues including: a regional housing
component, a regional freight component, a component for protecting and enhancing the
environment and the regionds nat unpeaéntsfoesour ce

water, sewer, transportation, solid waste, historic preservation, and flood c¢hliaDis

General Assembly, 2005).
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Because CMAPGO6Gs regional comprehensi ve

for the LRTP, it includes a transportatifinancial plan and a list of fiscally constrained

projects.

After three years of extensive public consultation that involved a&8®000 people

pl a

CMAPG6s first regi onGOl to 2040nvpsr aeldpedc wnanimeuslypldy a n

CMAPG6s Boar d diocyCommitee in@LO (Ly®rwst al, 2014; Interview N).

CMAPO s recommended actions ar e

regrouped

u

some of which are going to be addressed in the next chapter on the planning process,

transportation investments and land use decisions. Note ¢higeiis that are most relevant to

this study are identified ibold.

1) Livable communities

1 Achieve greater livability through land use and housing
1 Manage and conserve water and energy resources

1 Expand and improve parks and open space

1 Promotesustainable local food

2) Human Capital

1 Improve education and workforce development
1 Support economic innovation

3) Efficient Governance

1 Reform state and local tax policy
1 Improve access to information
1 Pursue coordinated investments

4) Regional Mobility

1 Invest strategically in transportation
1 Increase commitment to public transit
1 Create a more efficient freight network

Given the plands | ong ti me

hor i

Z0n

and

GO t o 22Dplandupdate, which was required by federal law, kept the same themes and

recommendations as its 2010 version (CMAP, 2014e). The plan update also includes an

updated list of financially constrained projects, notably five new transportation projects an
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transit extensions. The list of fiscally constrained projects is presenieablial5, whereas
the list of other projects (fiscally unconstrained, reclassified, and not included) are presented
in Tablel6.

Tablel5: GO to 204Qupdate: List of fiscally constrainedqgyects

Expressway Additions: Express Toll Lanes
I-55 Stevenson Express Toll Lanes

[-290 Eisenhower Express Toll Lane
Expressway Additions: Interchanges and Improvements
Circle Interchange

[-294/L57 Interchange

[-190 Access and Capacity Improvements
Jane Addams Tollway-30)

Transit Improvements

CTA North Red/Purple Line Modernization
West Loop Transportation Center Phase | Improvements
Metra Rock Island Improvements

Metra SouthWesBervice Improvements

Metra UP North Improvements

Metra UP West Improvements

New Projects and Extensions

CTA Red Line South Extension

Elgin O'Hare Western Access

IL 53/120 Tollway

llliana Expressway

Metra UP Northwest Improvements aBrtension

SourceAdapted from CMAP (2014f)
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Tablel6: GO to 204Qupdate: Projects not included in fiscally constrainsd |

Fiscally Unconstrained Projects

Blue Line West Extension

BNSF Extension & BNSF Improvements

Brown LineExtension

Central Area Transitway

Circle Line (Phase Il, South & Phase llI, North)

Elgin-O'Hare Far West Extension & ElgiD'Hare West Extension
Express Airport Train Service

Heritage Corridor

[-294 Central THState Mobility Improvements

I-55 AddLanes and Reconstructiof80 to Coal City Road

[-80 Add / Managed LanesRidge Road to US 30

I-80 Managed LanésUS 30 to 1294

[-80 to 55 Connector

IL 394

Metra Electric District (MED) Improvements

Metra Electric Extension

Mid-City Transitway

Milwaukee District North & West Extensions, West Improvements
North Central Service Improvements

Orange Line Extension

Rock Island District Extension

SouthEast Service & SouthWest Service Extension

STAR Line Corridor

West Loop Transportation Cent@&hase 2, West Loop Subway Compong
Yellow Line Enhancements and Extension
Projects Reclassified or Not Evaluated
DuPage "J" Line

Prairie Parkway

McHenry-Lake Corridor

Inner Circumferential Rail Service
O'Hare to Schaumburg Transit Service
Milwaukee District North Improvement
South Lakefront Corridor

Projects Not Included in Universe
CrossRail Chicago

South Suburban Airport Access

West Lake Corridor

Source:Adapted from CMAP (2014f)
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Although CMAP encompasses the MPO, which has tfandate of planning and
programming transportation dollars, the actual decisions and prioritization of local roads, bike
trails, and pedestrian facilities projects to be funded by road and bridges dollars (mostly federal
surface transportation dollars dissed earlier, sufillocated from the federal to the state, then
down to the | ocal | evel by formula) are don
Those COM, which are staffed by the local Couwnoll Governments, are responsible for
transportatiorplanning in their particular suéireas, each having their own methodology as to
how projects are prioritized (IntervieiB, C & G). As for local transit projects, those are
primarily determined by the individual transit boards, CTA, Metra and Pace. Tisoue
made by the COM and by the transit board can be seen as recommendations to the
transportation committee and the MPO Policy Committee who, for the most part, go along with
the decisions made at the local level and by the operators (InterBi&WN). The following

two quotes explain this process:

I n fact, CMAP is the MPO though which al/l of t he:c
up and they kind of coordinate it all, but the actual decisions and prioritizing projects,

which ones get funding when,hat 6s all done by (Intergie¢e Council s of
B).

For the most part, the projects that come to the [transportation] committee are approved
by the committee. There is very little sorting out at the committee level...what happens is
the agencieshemselves submit their programs of projects, and then the transportation
committee doesn't make a lot of determinations. Usually by the time they get to the
transportation committee, they've been vetted through a public process of public hearings
and pultic meetings. Each agency on its own, CTA, proposes a capital program, holds
public hearings and public meetings to solicit public comment, make adjustments to that
program, and then the agencyébds board adopts a pr e
transportation committee. So very very little change is made at the level of the
transportation committee. Essentially the transportation committee accepts what the
agencies have vetted through their public participation process. It is then adopted as a
proposed program at the regimide level, and there are additional public hearings, but

there are very few changes made at that pflinterview )
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The same process applies to the RTA, w h
individual budget (Interview D more on the project selection process in the next chapter).

However, surface transportation projects of regional significance must be included in
the LRTPG6s fiscally constrained Iist of proj
TIP, it is uplated and voted by the transportation committee and the MPO Policy Committee
every 5 years, but it is merely a bookkeeping exercise maintained by CMAP staff and a list of
projects that all the agencies in the region do, as opposed to a prioritizatiofeot pelection
tool (Interviews D & K). Although estimated air quality benefits is the primary baseline criteria
from which projects are divvied up based on agency priority, geographic balance, modal
balance, project readiness and the like, there ala dtit of politics around project selection
(Interviews G, H & J). Finally, the UWP lists the transportation planning activities to be
undertaken annually by CMAP and other agencies, in conformity with federal planning
regul ation (I nter vimakmg pWocesseLakAdBtdilesd artl e@mmsented n
more extensigly in the next chapter abo@O to 2040plan implementationjand use
objectives and transportation investmeatidions.

Administration & Enforcement

CMAP was created in 2005 by the state of Illinois and is under the responsibility of
IDOT, whose secrety chairs the MPO Policy Committee. As for the chairman of CMAP
Board, he or she iselectedoy CMAP Board members and therefore represents a regional
consensus (CMAP, 2006). As for the CMAP staff and agency operations, they are under the
leadership of afxecutive director who is also appointed by CMAP Board. CMAP hired its
first Executive director, Randall Blankenhorn, in 2006, but he was replaced in 2015 when he

went back to working at IDOT, but this time as its Secretary.
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CMAP is a planning agency withitle or no implementation powers and no authority.
CMA P 6 s Gtb 2040s thus only advisory, as municipalities and operating agencies do
not have to comply with the plan (Intervis\, H &J). Land use decisions are the prerogative
of local governmets, and transportation investments are made by local, county, and state
governments, as well as transit operators who all actively build transportation infrastructures
(Interviews B, C & N). In fact, although the RTA and theoretically CMAP have the authori
to allocate money and can use that leverage to get people to follow theirfilanmlitics of
the agencies do not allow for that in reaifynterview D). CMAP thus rely on persuasion,
performance, and the local technical assistance (LTA) program to encourage local
governments to make decisions and take initiatives that are consistent with the regional plan

(more on the politics of the orgaaitions and the LTA program later) (Interviei & C).

Practical and Theoretical Implications of the Reform
Implications for Each Level of Government & Stakeholder
This section explains the various ways in which the creation of CMAP impacts the roles
andresponsibilities of each governmental actor and stakeholder involved in transportation and
land use in the region. It does not address the implementation of the plans and the impacts of
the reform on the planning process, transportation investments ahdidandecisions, but
rather sums up the concrete implications of the creation of CMAP for various actors in terms
of decisioamaking, financing, planning, consulting, etc., and whether the reform serves their
strategic interest ©nandattitudettowdrds CMAPgiles b dirktos 6 r
that). This section also helps to understand the political dynamic or the position of each actor

in the urban system or policy network and the relationship among them. The implications for
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the federal, stateggional and municipal governments are first presented, followed by other
stakeholders including developers, builders, commuters, citizens/voters arprofibn
organizations. A summary of the changes in the institutional framework brought by the
creation ® CMAP follows.

Federal (Government of the United States)

As mentioned earlierhe federal department of transportation (USDQGJ)a major
financial partner of transportation projeetsprovedoy MPOs In fact, it isthe USDOT that
requires theexistence of aMPO in regions over 50,000 residents since the adoption of the
FederalAid Highway Actin 1973 More specifically MPOs must develop IBRTP and a TIP
subject to a variety of criterigletermined by UBOT in order to qualify for federal
trangortation grant programs.

Three elements of the federal transportation programs and policies are particularly
relevant to the present studiyrstly, the RTPandthe TIRmu st be Afi scally <cor
19924 meaningthatrevenues in transp@ation ganning and programming are identified and
flarereas nabl y ex pect dodmptementihéR TRamdahe ITIR, bvhile providing
for the operation and maintenance of the existing highway and transit sydtedeval
Highway Administration, 20135e®ndly, Highway Trust Fund proceeds can be attributed to
transit projects since 19¥3but CMAP cannot use its planning and transportation allocations
for funding other elements @O to 2040Q such as food access and water studies. Lastly, the

gas tax hasot been raised since 1993, the Highway Trust Fund is running out of money, and

34 The fiscal constraint provision was first enacted by Congress in 1991 limténeodal Surface
Transportation Efficiacy Act(ISTEA).

35 This provision was part of tHéederatAid Highway Acbf 1973.
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the Congress cannot agree on how federal transportation dollars should be provided in the
future, which make the future of theandhati on
means that transportation infrastructure is becoming increasingly the responsibility of the state

and local governments (Intervie, D, G & M). In addition, note that federal grant programs

requre 20% matching funds from theia®e or local partner who often do not have the

financial capacity or willingness to contribute.

In theory, because the federal government is at the top of the hierarchy, the creation of
CMAP does not change anything for the federal administration, which now has to deal wit
CMAP, rather than CATS, as the MPO. In the few instances where the respondents mentioned
the federal administration, it was mostly for expressing their concerns over the Highway Trust
Fund, and also for providing their assessment as to how CMAP wasvifajldederal
requirements, which will be addressed in the next chapter.

State (Government of lllinois)

Although the federal administration is at the top of the government hierarchy, the state
government is at the center of the transpatapolicy network. Indeed, thet&e is the
recipient of most federal transportation funds, administers transportation funds dedicated to
MPOs, and collects sales tax revenues that are allocated to the RTA. As explained earlier, the
formulas by which funds are digiuted or sukallocated to regions and transit agencies are
also seby the State. In addition, the&e is responsible for local governments, including the
legislation creating regional governments such as CMAP and other MPOs throughout the state.

The creation of CMAP had a few implications for the state government. Most
importantly, by abolistig CATS and creating CMAP, thdafe gave the responsibility for

administrating and staffing the MPO to CMAP Board, which is controlled by the region
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(rememberhat CATS staff were IDOT employees). However, the MPO board composition
has not fundamentally changed, withe IDOT Scretary still chairing the board and
effectively controlling the board (Interview -Gmore on this in the next chapter). As a result,

by controlling how state and federal funds are allocated to regions, projects and operating
agencies and by controllinige MPO Policy Committee, theee still has a tremendous ability

to spend its money without much directifrom localities (InterviewD, G & N).

Regional (Cook, DuPage, King, Kendall, Lake, McHenry & Will Counges)

Municipal (City of Chicago and 283 low#ier municipalities)

County and local governments are presented together here because they share similar
responsibilities and interests, with counties representing more or less the aggregated interests
of their constituting municipalities. Counties are responsible for thetrootisn and
maintenance of secondary roads and bridges, in addition to planning and zoning of
unincorporated areas and sometimes small incorporated villages. In other words, counties are
responsible for rural roads, as well as ordinances regulating éaetbpment, a responsibility
that includes issuing building permits in their jurisdiction. As for municipalities, they are
responsible for the construction and maintenance of local streets, traffic control, as well as
local planning and zoning (Merk, 201%0).

Countiesd6 and municipalitiesd interests
on increasing the tax base by developing land, increasing land values, and attracting more
people, businesses, and economic activity in their area (Interviewltbpugh there is no
equivalent toTable 7 presentedn Chapter 3for the Chicago regionJable 17 provides
comparable data for different units of government in the Chicago Metropolitan Area (CMAP,

2009b: 3).Table 17 shows that counties and suburban mipaidties relies more on the
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property tax and state and local sales taxes than the City of Chicago, which relies on a very

di verse stream of revenues. CMAPOGs Regional
property tax revenues is the largest sowfdecal government funding, accounting for about

half of all local government revenues (2012: 31). As for state sources (state income tax, sales

tax, motor fuel tax, ety.they represent on average20 of | oc al gover nment
lllinois, exceptin the City of Chicago where the state is only supplying 5,8% of the
municipalityds revenues (lIllinois State Comp

Table17: Revenue by unit of@yernment, Chicago Metropolitan Area

100% - I | ||
W Other Revenue
90%
80% - m Other State
Assistance
70% -
W Federal Assistance
60% -
50% M Charges/User
Fees/Fares
40% - [ State Income Tax
30% -
M State and Local 5ales
20% 1 Tax
10% B Property Tax

Sources: .5, Census, lllinois
Department of Revenue, lllinois
Comptroller, Regional
Tramsportation Authority “Moving
Beyond Congestion” strategic plan.
Mumbers are for 2007, except for
counties, school districts, and RTA
{2006).

Counties

City of Chicago

Suburban Municipalities
Townships

School Districts

RTA + Service Boards
Library,Fire & Park Districts

Source: Excerpted from CMAP (2009b: 3).
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Together, site and local sales taxes are a major revenue source for suburban
municipalities, representing about 20% of t heir revenues. Al t hou
Tax Policy Task Force reported that state sales tax revenues alone represent about 14 % of
total revemies for a municipality, the reliance on this revenue source varies widely throughout
the region, from 0.4% to 58.1% of municipal revenues. As shown iiable Force Report
the reliance on sales tax revenues is higher in suburban municipalities outside of Cook County
(2012: 32). Because the net fiscal impact of a retail power center is almost twice the estimated
fiscal impact of an office or an industrial development, asgmted imable18, the sales tax
IS incentivizing local governments to emphasize retail land use rather than other uses, such as
offices and industrial use (Regional Tax Policy Task Force, 2012: 8).

Table18: Estimated fiscal impacts on a prototypicalmuaipality in the CMAP region for a

30-acre @velopment

RETAIL POWER CENTER AUTO DEALERSHIP OFFICE INDUSTRIAL
REVEMNUES* Low High Low High Low High Low High
Sales taxes $1,713,000  $1,936,000 $1,535,000 $1,535,000 %0 30 %0 %0
Property taxes $132,000 $606,000 £88,000 $297,000 $601,000 $1,917,000 £120,000 $182,000
Telecom taxes $2,000 43,000 41,000 $1,000 $42,000 $60,000 $3,000 $5,000
Electricity taxes $15,000 $18,000 46,000 $7,000 452,000 $61.000 $9.000 $10,000
Natural gas taxes $4,000 $5,000 41,000 $2,000 $11,000 $15,000 $3,000 $5,000
Total revenues $1,866,000 $2,568,000 $1,631,000 $1,842,000 $706,000 $2,053,000 $135,000 $202,000
EXPENSES™™
General administration 386,000 $34,000 $190,000 $37,000
Fire $70,000 $27,000 $218,000 $28,000
Police $141,000 $55,000 $267,000 $41,000
Total Expenses $297,000 $116,000 $675,000 $106,000
Net fiscal impact $1,569,000 $2,271,000 $1,515,000  $1,726,000 $31,000 $1,378,000 $29,000 %96,000

Motes: Assumes average property taxes ranging from a low benchmark of 1.31% in DuPage County to a high benchmark of 2.00% in Cook County, sales tax revenues include share of state sales tax,
regional average ranges of: 0.75% to 1.25% local option sales tax, 3.97% to 6.00% telecommunications tax, 3.80% to 4.63% electricity tax, and 3.52% to 4.97% natural gas tax. Assumes expenses
per resident and worker of: Retail: General - $140; Fire - $113; and Police - $228& Office- General - $90; Fire - 103, Police - $127. Industrial- General - $113; Fire - $84; Police - 3127

* The "Low" and “High" tax revenues are generated from a single retail/auto sales, property value, or utility usage estimate that is then multiplied by the regional minimum average tax rates by
county, as detailed in the note below. Since only the state baze sales tax sharing rate of 1% applies to auto sales, there is no sales tax range for thiz land use.

** Expenses were generated utilizing averages of expenses by type from communities with a high proportion of each land use. The expenses reflect an average cost approach for the most
commonly previded services, and do not include one-time capital costs (or revenues) generated by a potential development

Sources: Analysis of data from Illinois Department of Revenue, Cook County Assessor, DuPage County Assessor, lllinois Department of Commerce and Economic Opportunity, lllincis Comptroller,
and 5B Friedman Development Advisors.

Source: Excerpted from Regional Tax Policy Task Force (2012: 40)
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The reliance on sales tax revenues, which are less stable than property tax revenues,
may increase the chance that a municipalitytbagduce service levels or increase tax rates
in any given year. In addition, the prioritization of retail land uses over others may lead to an
excess of retail capacity (CMAP, 2015b). The intraregional competition for businesses that the
distribution ofthe state sales tax creates is discussed further in the discussion chapter.

The mayors are satisfied with the creation of CMAP because they decide€iMhaR
Board would be constituted, and because they maintained their authority over land use and
zoning.In fact, the original version of thRegional Planning Actreating CMAPexcluded
local elected officials from the CMAP Board, but because mayors egfiteslegislation, the
State gave the mayors the opportunity to design how CMAP Board would be dedstitu
(Interview C) As a result, CMAP Board is dominated by suburban appointees (Collar Counties
and suburban Cook), who make up 10 board members out of 15. The creation of CMAP also
meant that for the first time, the Chicago metropolitan area had a planning agency whose
decisionrmaking board is appointed by elected officials in the region, giving the regional
stakeholders the final say in regional planning decisions (Lindstrom, 2010: 56). The following

quote describe how CMAP improved the linkage between local and reglanalng:

And in fact, the makeup of CMAP, the CMAI®ard is also in state statues. And the board

members are primarily mayors or former mayors at

| think the mayors appreciates CMAP more so than they probably did NIPC and CATS as

separate entitiesobbepauvuseoffiowvhehegdi enlail ngpr ocess

connection now with |l ocal processes too which dic

being the umbrella planning agency for the region but not really connected to the region
in any real way. The mayorsow as board members of CMAP kind of provide that
connection so that theredés more coordination if

and whatos g(ntenviewdBh) | ocally.

The local and county government not only control CMAP Board, but ahssy still
control how their portion of surface transportation allocation funds is programmed through the

11 COM presented earlier. In addition to regional planning and surface transportation
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allocations, local governments also maintain their authoriy lavd use and zoning decisions,
which brings up the issue of fragmentation,
Chicago/Cook County vs. Collar Counties divide. Having discussed the infamous
fragmentation of the region before, let me jusisent the following two quotes that describe

the political dynamic in the region. The first one presents the local interests in keeping land
use and zoning as a local prerogative, whereas the second presents the opposition of the

Republican Collar Countgeto any fundamental changes to the regional status quo.

If you look back again the history of the region, these municipalities and local governments
existed long before CMAP did or NIPC or CATS for that matter. And so they are used to
local control and loal decision making and to the extent that they can participate in the

regional processes and a vision for the region, | think they're fine. And | think they would

much rather voluntarily kind of shape their communities and make decisienktbink

they would rather take the carrot approach than the stick apprdaterview B)

The conflict surrounding the recommendations of the Northeastern lllinois Transportation
Task Force to merge NIPC and CATS and restructure and refinanBd gdighlights

the historical support in the region for the benefits of fragmergedernment. The
statements made by Republican mayors, who did not repteséviayors Caucus, against
consolidating the planning agencies, centralizadsportatiorplanning, and making the
governor more responsible for the agenadieffect a longstanding opposition to the
establishment of a regional governmemhe opposition to any restructuring of the
transportation system alsepresented the opposition of those mayors on the task force
from theCollar Countiego any reduction in their de facto control of Metra, Pace, and the

RTA. (Lindstrom, 2010: 61)

The longstanding distrust between the City of Chicago and the suburbs, and the
unwillingness of the rural, fagirowing Collar Countieso cooperate under the auspices of
CMAP are still very much alive (Interview F). The Collar Counties are suspicious of CMAP
(and CMAP staff) and their livability agenda that encourages development in existing
communities, which is the reason why somenvitlials out in the Collar Counties consider
CMAP as the enemy (Interviesd# & L). The interests of the region and the interests of the
Collar Counties crystallized and collided during the debate surrounding the lllinana

Expressway, which is presented ie tiext chapter.
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Other Stakeholders (Developers, builders, commuters, citizens/voters angrofion
organizations)

Because the reform consisted in the merger of CATS and NIPC by creating CMAP,
and because CMAP was not granted with any authority overds@dnd zoning decisions
(and has no independent revenue sources either, for that matter), the reformdirastno
immediateémpact on the development community, commuters and citizens/voters. However,
the creation of CMAP does impact the work of other-poufit organizations engaged in
regional planning issues.

Development community (developers and builders)

Because the creation of CMAP does not imply any density requirement for
municipalities or any growth management strategy to comply to, developers are theoretically
not impacted by the reform. When the respondents were referring to the developers, it was
mostly for stating the steering role of municipal governments in land development, for
reassessing the impacts of the recession on construction, and for commenting on market
preferences of residents and companies. The next paragraphs provide a brief mféhgsw
elements that help understand the market environment in which land use and zoning policies
and decisions evolve.

The political culture in Illinois andthe mde st i s very strong on
privatism, and consequently, public policaas regulations enacted by the&af and municipal
governments are seen as steering development (Interviéwrtxample, the City of Chicago
adoptedin 2013 a TOD Ordinance, removing barriers to denser residential and commercial
devel opment tatiors Ceyeof Chicagoi A0JBpresented in the next chapter). The

prevailing political culture in Illinois is one where the municipal government provide the public
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infrastructure (like transit, land suitable for development, water and sewer) and dexatiop
happens. As one respondent puts it, it is a relatively clear rméirket ven t hi ng and
the market to ultimately take overo (Intervi

The espondentsalso mentionedthe developmentcommunity when they were
commenting on the negative impsof the recession on constructidiney also noted thahe
development communityasresponding to market preferences of individuals that increasingly
prefer shortecommutes, andorporations who need access to a good pool of workers and
support staf{Interviews H & ). Construction trends and market preferences are going to be
addressed in more detail in the next chapter about the impacts of the reform on the planning
process, transportation investments and land use decisions.
Commuters & citizensoters

Theoretically, commuters and citizens/voters will be impacted by the reform when
experiencing the i mprovements fAon the grounoct
These improvements can be less congestion, shorter commute times, improveaditgjr qu
better transit infrastructures, redevelopment along transit corridors, improved access to jobs,
retail, services and green spaces, streamlined transit connections, etc. Better planning,
transportation investment choices and land use decisions @#soan increase in government
efficiency, which works in favor of taxpayer
creation of CMAP improved the public participation process, which can also indicate that the
LRTP better r eferests ¢rthat thdresidents thai paridpatediinthie process
are now more aware of regional issues and the impacts of policy choices on their quality of

life.
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Non-profit organizations

Because there are a few nprofit organizations involved imegional planning in
Chicago, the creation of CMAP and the comprehensive nature of its mandate impacted their
activities. The four organizations that were most prominent in the field of regional planning at
the time of CATS and NpoRadFPenningeCounal (MPG@)ethee t h e
Metropolitan Mayors Caucus (MMC), the Center for Neighborhood Technology (CNT), and
Metropolis Strategi€$. Although it is important to mention the impact of the creation of
CMAP on other noprofits, the scope of thiguedy does not allow for a thorough analysis.

In short theMPCnow aligns its work plan with CMA]
not produce a regional plan anymore as to not confuse peapkgher aligns its agenda with
GO to 2040 TheMMC, housedilCMAPb6s of fi ces, now acts as t
which is technically apolitical and in a @ft
dollars. The MMC thus provides CMAP with the political muscle that is sometimes needed to
get things acconiighed, particularly as it relates to the transportation funds that the regions
receives from the federal and state levels. As for the CNT, it is unclear as to how exactly the
organization is impacted by the creation of CMAP. But my personal sensegsritiat to the
MMC, the CNT lobbies at the federal and state levels and additionally, it also undertakes
studies and activities that might be too po
al so i n al i gn @G i k040nhjettites. ®IRTA MG and CNT thus all act in
partnership and/or as a complement to CMAP. As for Metropolis Strategies, because it was

originally funded as a research project, it ceased to exist in 2014, 5 years after the

36 Representatives from these organizations were interviewed, but | am not indicating the respondents is this
subsection as to preserve their anonymity.
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accomplishment of its original goal at the time af inception, which was the creation of
CMAP. Recent noiprofit initiatives are addressed in the next chapter.
Summary of Changes in the Institutional Framework
Figure25illustrates the changes in the institutional framework brought by the creation
of CMAP. The elements presented-au are the elements of the institutional framework that
have changed since the reform, and the elements thetcaseed-oudire elements Ht are not

part of the new regional institutional design.

As mentioned earlier, théederal governmenhas not reformed its regulatory
framework or funding structure as it relates to regional transportation. Atateelevelonly
the regulation dimensiohas changed, with the adoption of Regional Planning Aagh 2005

that created CMAP in 2006. The state reform has thus enacted a new regional institutional

design for transportation and land use planning.régmnal institutional desigs highlightel

in red because prior to CMAP, the tasks of transportation planning and land use planning were
under the responsibility of two distinct org
mandate thus include transportation and land use planning, as vile# psogramming of
transportation funds, but it excludes transit operations, a mandate that is undertaken by CTA,
Metra, Pace, and overseen by the RTA. CMAP is run by highly skilled staff personnel, whose
senior members were previously working at CATSNUPC. However, the organization has

no independent revenue source and no jurisdictional powers. Finally, its group structure is
made up of two boards with distinct appointment rules, composition, and voting rules, with
CMAP Board controlled by the regiomé working consensually, and the MPO Byl
Committee controlled by thet&e. The impacts of these institutional changes on planning

outcomes arpresented ithe next chapter.
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Figure25: Changes in thengitutional framework in Chicago
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CHAPTER 7
CHICAGOPARTIITASSESSI NG THE | MPACTS OF CMAPO

This chapter assesses impact of the creation of CMAP on the planning process,
transportation investments, and land use decisions using l5ssaptured interviews,
research reports published by Ammfit organizations, and media reports. The chapter is
divided into two sections. The first section assesses the impacts of the reform on the planning
process, transportation investments, and land use decisions, as well as its tradeoffs in terms of
accountabilitydemocracy, and effectivenesghe second seci provides a summary of the
Chicago case, suggests policy recommendations, provides a prospective outlook, and
addresses some theoretical implications of the case of Chicago for the framework of analysis

developed for this study.

Impacts of the Reform
As presentedin the last chapter, the 2005 reform of Chicago regional planning
institutions, which consisted the merger of CATS and NIPC and the creation of CMAP, was
aiming at integrating transportation and land use planning and, ultimataking beter
investment decisions order to effectively address the development and transportation
challenges in the region. Keeping that in mitite purpose and thesearch questions this
study aims to answer are:
1 How do new institutional structures aimed amtegrating regional
transportation and land use planning impact the planning process,

transportation investments and land use decisions?
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1 Does the representational structure of these new institutions matter?

1 Does the change in institutional design impact the relative political weight of
the central city compared to the suburbs and higher orders of government?
Does the new institution reinforce or weaken the role of the central city in the
planning decisiormaking process? If so, what are the implications of this
change in the power dynamics for regional sustainabiligyit}

1 What are the tradeoffs between accountability (responsibility & public scrutiny
through transparency), democracy (representativeness, quidbate and
deliberation), and effectiveness (local and regional changes) that different types

of institutional structures involve?

The purpose of this research is thus dodiblded: 1) to assess the impact of the
reforms on the planning process, tramggtton investments and land use decisions; and 2) to
understand the causal mechanisms of these changes, Thanyarious impacts of the reform
are assessed using the following sources of data:

1 15 semistructured interviewsRespondents were asked aetyrof questions about the

change in the institutional design and its impact on the deaisaking process. They

were asked if transportation decisions were more coherent with land use decisions, and
vice-versa, if there was a growth in TOD or in tramsiiestments since the reform, and
whether they thought those changes could be attributable to the reform or not.
Respondents were also asked to provide concrete observations supporting their

perceptions. The complete list of questions is availabdpendix C.
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1T CMA P@GQto 2040mplementation reportPublished every year since the adoption

of GOto 20400 n 2010, CMAPG6s i mplementation rep
measuring the achievement of the planbds r

1 Independenaissessment8ecause there are no independent resear¢b@io 2040

implementation specifically, the present study refers to other independent accounts of
various CMAP actions and activities published in academic journals, newspapers,

blogs, and nomproft or gani zati onsdé6 websites.

By disconfirming, validat i nopsergationsthesmmp| e me |
documents help assessing the impacts of the creation of CMAP on the planning process,
transportation investments and land use decisions, asawelther elements related to the
regional goernance and political dynamic.

Impacts on the Planning Process

Has the reform improved or worsened the quality of the regional planning process? Has
it increased the amount of human resources and/or finaes@lirces dedicated to planning?

Are there better horizontal collaboration or coordination among regional stakeholders, vertical
collaboration or coordination between levels of government, and better relationships or
improved cooperation among differentitsnof the same government? Has the reform
improved accountability and the respect of other democratic principles?

By consolidating CATS and NIPC into CMAP, the reform created a single process for
both transportation and land use planning, as well as asisees related to regional
sustainability. Before getting into the res
|l et 6s present the planning process for the d

plan,GO to 2040 as well as the planngprocess for specific projects, both introduced in the
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| ast chapter. A detailed description of CMA
are available on CMAPOs website (CMAP, 2014i
After its creation in 2006, the first task accomplished by CM#R its stakeholders

was to draft &Regional Visionfor2048escr i bi ng the regionds aspi

environment, economy, social systemsg governance structures. FrorallR2007 throud
Spring 2008, the r egi theRégonal \eswrihugmbroaderpeblicp e d r
feedback via surveys and ficomBOtR0MyRegonalver s a
Visionwas adopted by CMAP Board in June 2008, CMAP staff produced a seRegiohal

Snapshot reporten planning issuescluding: state and local taxation, air quality, jobs

housing balance, industry clustdtafinos infill and redevelopment, and sustainability. These
reports assessed the regionds current statu:
about howtey might be addressed@O to 2040 The next step after developing the Regional
Snapshots was to evaluate potential planning strategies for implementing the regional vision.

As a result, CMAP and other regional stakeholders collaborated on moréGhémategy

papersthat helped to identify which planning strategies were more effective at meeting

regional goals. In 2009, CMAP staff developed sevali@rnative development scenarios

each combining a set of planning strategies and their implicatiottsefguality of life. These
development scenarios were then submitted for public input through an extensive consultation

phase callednvent the Future Using the digital public engagement tool MetroQuest, the

consultation process involved about 35,000des®s in 57 workshops across the region, on
CMAPG6s website, and via multimedia kiosks at
At the end of this process, CMAP staff identified a preferred scera@oto 2040

Regional Scenariowhich was endorsed by CMAP Boaird early 2010. Simultaneously,
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major capital projectancluding large transportation projects, were evaluated and selected by

CMAP Board and the MPO Policy Committee based on a list of evaluation criteria measuring
how well they implemented the regional vision (more on transportation investment decisions
int he next sect i dGOY.2046 Dratdlanvas issudd kbApRMIcscomment
in spring 2010, and the final version GO to 2040was approved by both committees on
October 2010GO to 204(lan was then updated in 2015, as required by the fddgislation
(more on this later) (CMAP, 2014i).
It is important to mention that besides major capital projects that are (&t wf 2040
fiscally constrained I|ist, the regional pl ar
plan (LRTP), is a plicy document that does namtentify the smaller transportation projects

and local developments. As explained by one respondent:

GO to 2040t's a policybased plan. mean, it'sot a specific land use plahdoesn't have

a parcel map that shows whpttes where, but it gives regional principles and policies that
should be folloved when doing planning locall§go, on the transportation side, it gets a

bit more specific because [CMAP has] some responsibilities as the MPO to have the
constrained list of @jor capital projects, but that is just the really, really big stuff, and
then, mostprojects, 97% of the investmegpbes into smaller things that we don't
specifically name but we give general policies and principles about how tthiage
should be donélhen, in terms of land use, we do a lot of work through our local technical

assistance prograrlnterview K)

As explained further in the next section, the planning for individual transportation
projects is undertaken by each individual agency (locaégoments, transit operators, state
government) and then submitted/vetted through the relevant committee for funduntcilC
of Mayors for surface transportation dollars,o@estion Mitigation and Air Quality
Improvement Programproject selection committee and sectorial -solnmittees,
transportation committee, and the MPO Policy Committee). CMAP is thus responsible only
for regional planning does not plan for individual transportation projects. As for land

use/development pregts, CMAP assists municipalities in many ways through its local
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technical assistance (LTA) program, but the agency has no land use authority (more on the
LTA program in the section about | and use
dollars, inthe sense that projects must be in the TIP and the LRTP to be funded. However,
because so muc¢l7%)of the investments are going for basic maintenance and modernization
of the roads and transit system, the individual decisions and needs assessmededg ma

i ndividual agencies and vetted through vari

d e

o

exercise is essentially a #fbnore brkthie mitegd e x

transportation investments section).
From the outset, respondents unanimasly said that the consolidation of CATS
and NIPC and the creation of CMAP, generally speaking, was an improvement because
it established a single process for botregional transportation and land useplanning. In
the same veinGO to 2040wvas praised by he respondents for itscomprehensive nature,
as well asfor the public involvement process leading to its adoptionlhe thregollowing
quotes best summaritehe r espondentsdé overall positive

andGO to 2040

[The creatim of CMAP] been for the good because first of all it combthe traditional

land planning with the MPO process, the old CATS, and then the NIPC, and so when those
two entities existed, it was very very difficult to understand what the regional planning
process was. Because it was bifurcated, and just because you talked to NIPC, the planning
group doesn't mean that it was properly influencing the MPO decisions in terms of the
consistency...comprehensive planning of both land use decisions and transpastis.

So | think the combination of both in theory and in a large degree in practice, it has been
good.(Interview L)

Well, yeah | mean you finally had tk&0O to 204(plan was the first time we've really ever
had a comprehensive muttimensional, mui-disciplinary plan that wasn't just a land use
plan or wasn't just a transportation plan, it was both those and more. | mean it has water,
housing, education, safety, securityit. has all of that in there. So, that was great.

(Interview D)

The development of 2040, they [CMAP] were very good...they have community
organizations that they brought in and involved and they went out to these community
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meetings and talked about the 2040 plan, so really it was an aggressive outreach. With
2040, it wasrnpossible not to know what's going olnterview G)

The success of CMAP at carrying out planning activities is also recognized by
professional planners and planning experts. On the regional planning front, a recent study
concluded that the use of Metro€xtfor the development @O to 204(has allowed for broad
participation and introduced elements of deliberation and social learning on complex public
policy issues at the regional scdléLyons et al, 2014) The planning work of the agency,
mostly throgh the development @O to 2040and its main implementation mechanism, the
LTA program (presented later in this chapter), was also recognized by the American Planning
Association, which presented CMAP with the National Planning Excellence Award for a
Plaming Agency in 2013 (Davidson, 2013). More recently, the work of CMAP planners was
noticed by a noprofit organization calletNext City who qualified the Interactive Mobility
Visualizations, a web platform that illustrates regional statistics intoi@ssef interactive
maps®, as showing fAcrumbling infrastructure in
of the planning work at CMAP can be explained by the quality and competency of the staff,
especially all the veterans who worked previouslCa&a TS or NI PC, describ
talented peopled and dreal assetso for the
explained later in this chapter, CMAP staff also plays the role of mediator between the different

interests represented on the boards.

37 MetroQuest is annteractive, technically sophisticated but ufeendly digital public deliberation tool that
displays the impacts of poy choices on quality of life. An evaluation of digitaliblic deliberation toolss
provided bylLyonset al (2014: 32).

38 Seehttp://www.cmap.illinois.gov/mobility/explore#CMAP, 2014g).
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The creation of CMAP and the development oGO to 2040also changed the way
people think about the region and think about investments in the regiofinterviews C, F
& N). However, although the regional planning process hs improved as a result of
CMAP, which successfully integrated théransportation and land use planningprocesses
and put sustainability on the regional pl an
and financial resources is limiting its ability to carry out its mandate As explainedhis

respondent:

| think [CMAP] has expanded the capacity of more communities to ask those questions
themselves, | would say sustainability was not in front of mind for many communities a
decade ago, and that has changed, and | give CMAP at least paatig) | think the
conversation has changed as well. But e adgifiosal awareness, additional capacity,

but we as a region, are tired of talking about doing these things. We need to have consistent
tools to execute in concert with that plan. And ‘thaeen lacking. And so CMAP is not

able to perform its full potentia(Interview F)

The consequences of the agencybés | imited
further in the next sections.

In terms of horizontal collaboration or coordination among regional stakeholders,
the creation of CMAP has created a forum of discussion around regional issues th#s
the potential to improve collaboration and coordination among counties and
municipalities. However, althoughthoserelationships havesomewtfat improved and that
the intra-regional competition for businesses has decreased, as municipalities began to
recognize that they were all dependent on the welfare of the region as a whole, the long
standing city-suburbs divide and the usual conflicts surranding funding allocation are
still present. In parallel and at another level, the creation of CMAP seemed to have
increased and improved regional cooperation among neprofit organizations, which are

now working in symbiosis with CMAP on many issues, notaly funding. As explained in
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further detail in the next paragraphs, these general statements about the impacts of CMAP on
horizontal collaboration are shared by many respondents, as there appear to be a consensus on
this subject matter.

Generally, CMAP hs.created a forum for discussion that helps improving coordination
and collaboration between municipalities, especially at the staff level through various CMAP
committees (Interview/D,E, N & O). As explained in the following quotes, the collaboration

IS occurring more at the staff level than at the political/elected level:

Thereis no question that the creation of CMAP hagbdlocal governments think more
regionally, it's helpdconnect them t&€MAP in ways that it never has before, | think that's
beenareally good experience. 10 years ago, befokAP existed, if you would've asked
other sister agencies, most of our elected officials wowldokedat them didn't know what

they were. Now most ofur elected officials get some experience WtMAP, and they

have a good idea of where they fit and we've developed those kinds of relationships.

(Interview N)

I think it's created a forum for discussion on a level playing field between the city and the
suburbs. | think it's a good forum in which to air issues of how the city and the suburbs
interact for the betterment of the whole region. However, I've gattemse that regardless

of CMAP function, this Mayor Emanuel takes less seriously the Metropolitan Mayors
Caucus that Rich Daly started and that in itself indicates that he has moved back to being
city centric as opposed to someone who's willing to codpeegionally. But | think CMAP

is a good place in which to try and address some of those issues formally as oppdsed to
mean the Metropolitan Mayors Caucus is a private organization, it's not a formal council of
government. So, | don't think it's hadmajor impact but it certainly offers the forum in
which to resolve and discuss issues that overlap between the city and the suburbs.

(Interview D)

| believe [CMAP] provides a forum for interaction between local governments, probably
more at the staff leal than at the elected level that wouldn't otherwise occur through
participating in this very elaborate committee structure and so on. You just meet and talk
with people that you probably ordinarily in the course of business wouldn't have talked with
havenot been for the need to show up at ¥asi CMARsponsored meetings. But | should

say | think it happens more often amongst appointed staff than amongst elected officials.

(Interview O)

In addition to CMAP committees that foster coordination among mualicgtaff
members, the agency is also instrumental in promotingegibnal collaboration by having
the COM look at both transportation and land use within theifregion (Interview H).

Counties and sulegional associations of mayors, such as the Sullurban Collaborative
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that is affiliated with the South Suburban Mayors and Managers, have also increased their
respective planning activities since the creation of CMAP (but not necessarily because of it
more on this in the land use section) (Intems& & L).

However, although CMAP has provided a forum for itemicipal collaboration that
is contributing to an increased sense of regionalism, thedtamgling citysuburb divide is
still very strong. The first quote evokes the balkanization ofrédggon explained in the
previous chapter, whereas the last two quotes describes the improvement (although modest) of

the relationship between the City of Chicago and the suburbs.

The Chicago Metro area, as much as | would like to think we can start stoimg real

good things, on a regional basis, the Chicago area is highly balkanized politically, highly
balkanized, and I think it's more so here than in other parts of the country, but | spend a lot
of time out west, so...it tends to be a little more wideroout there, because everybody is
from someplace else, and here's just a lot of paabisin, a lot of balkanization, so it's a
tough sell. Randy Blankenhorn [former CMAP Executive Director] he's got the toughest

job in the region. I wouldn't wanna do (tnterview L)

| t hérd to know if it's correlation or causation there's bektl @ bit less of this true.l.

think as the economic boom kind of subsided, there's been less of this rAabtinmg

bet ween you know, trying to draw thiss devel opmen
tower out to Hoffman Estateend back and forth. haven't seen as much of thigra

regi onal é ireglorsal kindbof fighting riot @&location of ithgs. So it doesn't

seem as badut | have a hard time really finding a specific strong example for you on that

one (Interview H)

Chicago is the @0 pound gorilla, and the organizational change, | don't think made a big
difference in that respect. It's still the 300 pound gorilla in the room. | think the difference
is that CMAP has gotten the city and suburban communities working closer together. So
it's a recognition that as one goes, so does the region. And that Chicago is important for
all the municipalities in the region. And so if Chicago fails, although there's still
competition- take Du Page county, Du Page county would like to be the 30@immuilla,

but still it's Chicago. It's the center of the economy, of the region, and the state. So | think

there is more cooperation and collaboration, but Chicago is still the c@mterview
G)

Political allegiances aside, the main tangible soaf@®nflict in the region surrounds
the allocation of funding between Chicago and the older suburbs on one side (Cook County),
and the developing suburbs on the other (Collar Counties) (IntesvAeB, C, F, G& L T

more on this in the next section about transportation investments). However, here again,
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CMAP has thepotentialto band the region together to get their fair share of state funding and

change the 455 allocation formula. The following quote descriltes regional dynamic:

CMAP hasthe potential to deal with losgtanding distrust between city and suburbs. |

would say it has not had a big impact there. CMAP has not taken oratloat IMaybe it

cannot take that hat on. But those suspicions are degjpn/some ways, those battles are

refought everyday. So when Myor Manuel...he participates in...he has appointees on

CMAP, he has appointees to the Regional Transportation Authority, he's part of the

Metropolitan Mayors @ucus, so he's at the table, lewerytime that he has gotten a

compant o rel ocate an operation from the suburbs to
it itdés salt in the wound. And now those are gl
Mayor Manuel is very aggressive as a recruyiteit those tech workers, from Motorolla

mobility or for Walgreens-€ommerce, they needed to be downtown, because they would

not travel out to the suburbs and do that commute. Those workers will not do that. It's their

values, it's sustainability. So tfenot Mayor Manuel stealing someone. It's Mayor Manuel

taking care of a global trend. Bitthurts. And so that underscores thigytitta fight for

what | have" his region has always...To the extent that we've had some success, it's

because we've reabd we have 78% of the population and the GDP of the state, and when

our city and suburbs do band together, we succeed. We don't do that often enough, so for

example the historic distribution of roads, roadway sources, is 45% to this region, but we

have B% of the population(Interview F)
The issue of regional funding is also addressed by all theoradit agencies in the
region, which are rallying around this issue (more on this in the prospective outlook).

I think in terms of the region, all the agéesin the region have been kind of pusgdfor

a change in the statending formula that you'll hear abonrore from CMAP, this whole

55-45 thing. Even though the Chicago metro area is two thirds the state's population, we
get less than half of the fuix funding. So in that regard, there'speration within what's
there.While there's competition, there's also cooperation. Everyone wants to kind of make

the pie bigger so we don't have to fight over the size of the pieces as(linietrview
H)

Regiomal funding is thus a source of both intraregional and inter-agency
competition as well as a source of collaboration among neprofit organizations and
among | ocal |l eaders (mayors and county boaro
the size of thepi®6 by increasing the overall amount o
goes to the region in multiple and complementary ways.

In terms of thevertical collaboration or coordination between levels of government

the creation of CMAP has impadtehe relationsip between the t&te and the regional
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planning agency, because the former was controlling CATS but still controls the MPO Policy
Committee. As for the relationship between
the vertical relationship is moréaut the counties and municipalities controlling CMAP Board

than CMAP controlling municipalities, because the new agency has no coercive powers and
no authority over land use. The creation of CMAP has impacted theavedlationships
between the tate ad the municipalities with their regional planning agency, but the reform

had not impacted the relatiship between thet&e and the municipal governments.

By creating CMAP, the Sate gave up its authority over the regional planning

agency, because as phained previously,the CMAP Board is controlled by the counties
and local governments. However, the t8te still effectively controls the MPO Policy
Committee and still holds the purse strings (funds for transportation projects and
CMAPOGs mont bffoytheifedarabfundirg for carrying out its planning work),
which is a source of tension between CAP and the Sate (Interviews C, D, F, G, I, M, N
& 0). The following three quotes describe the uneasiness of tit®nship between CMAP

and the &te.The controversy about the llliana Expressway is presented later in this chapter.

Despite [the fight between CMAP and IDOT thiellliana Expresswajy | think IDOT is more
deferential to CMAP. With CATS and NIPC, the CATS they owned and controlled; NIPC

they didndt give a crap about, so they could

them as a valuable partner, on some cases,

theydédre talking about. They do rhesneawoatk, tthewyd rde

engaged with the transportation and land use issues in the region, so IDOT respects them.
(Interview C)

[The Sate] would like to have control [of CATS and CMAP]. [The pecgieCATS] didn't
listen to [the $ate] any better than they dow. There have been growing pains. | panhit

that way. | think [the tte] has a good relationship [with CMAP]. | think as CMAP develops
its identity and finds its identity, there will be conflict as well as cooperation. | ftiek
State and CMA] have a good relationship. | think as any political body which CMAP is a
political body as well, anytime you have interaction there's an opportunity for conflict and |
will say that we've hda few of those. | think [thet&e hakworked well with them [The
State] continues to try and work together to provide information on therkomge plan. [The
Statelhass o me di f f er e n there'smfmajarmpjéchin thee megiannhét [thet&e

is] pursuing it's a private partnership and it's the fiest, really big project we've had in the

295

(



region in a long time and there were some differences of opinions as to locations and fiscal
responsibility. The project's called the llliana. It's a joint project between Indiana and lllinois.
Again, but we'veworked through that. It is included in the updbkeng-range plan. It is
fiscally constrained and so it's in there and again, | think everybody ultimately ended up
working well together and we've come to agreement on it and so forth. But again, you have
CMAP staff and you have CMAP membership, which are two different things and sometimes
there is conflict even between the membership and the staff, and so forth. When you get more

than three human beings in a room are going to have(thaerview M)

| think it's been generally not necessarily conflict, it's been accommod@tlmn Sate and
CMAP] accommodate each other needs, it's not as cooperative as | would likgheplie

been able to come to agreements. There was a project last fall thedonilict [the llliana
Expressway] The Sate wanted to put a project in the pld@MAP] staff recommended
against it, it becameavy political. It did get put inThat's really the only time that there's been
conflict. And the conflict was simply...it v8aa "is this the right place for it, where is the money
going to come from", not thfthe Sate] wasdoing something wrong. It was a priority issue.
But in general, while it's not cooperative, it's not conflictual relationships, it's much more of...1

use the word accommodatdnterview N)

As evoked in these quotes, ghiension between CMAP and th&at® over funding
culminated during the debate surrounding the llliana Expressway, which is presented in the
next section. In sum, the reform did not quitgrove the relationship between that and
the regional planningageney t has been more about fAaccommo
t han about fAcooperationd. However, as expl ai
of leadership at theate level and the nomination of Randy Blankenhorn, the formetuixec
Director of CMAP, as thetate Secretary of Transportation might change thatiogiship
between CMAP and thet&8e, as well as the involvement of the state of Illinois in regional
transportation, more generally. As for the local leaders, they are quite happy with the creation
of CMAP because they designed CMAP Board and kept their land use prerogatives, as
explained orpreviously

In terms of coordination and cooperation amomfifferent units of the same

governmentthere is no mention in the interviews of CMAP changing anything in that regard
i the departments of City of Chicago and the CTA are still working very closely with one

another, as it was the case before the reformil&@ly, there is no indication that the creation
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of CMAP improved coordination and cooperation among state departments. As for the

accountability of the planning process and the respect of democratic principles, the reform does

involve some tradeoffs wtl are subject of a separate section toward the end of this chapter.
Impacts on Transportation Investments

As mentioneckarlier, the reform will be considered successful on the transportation
front if spending decisions are coherent with land use decisions, that is if they are supportive
of the existing built environment, denser land uses, or directed towards designated growth
araas, for example. Generally speaking, transportation investment choices (road and bridges
versus transit, expansion versus maintenance, infrastructure for cycling and walking) should
be made as to minimize vehicle use and reduce VMT. As a reminder, CMA¢teatsdo:

1) plan for the most effective public and private investments in the northeastern lllinois; 2)
better integrate plans for land use and transportation; and 3) effectively address the
development and transportation challenges in the regiomojliGeneral Assembly, 2015).

This section analyzes the impact of the creation of CMAP on transportation investment
decisions However, assessing the causal link between the creation of CMAP in 2005, the
change in the regional planning process, the agpaitheGO to 2040n 2010, transportation
infrastructure projects selection, funding, construction and operation, and the achievement of
sustainable outcomes is a difficult, if not impossible td¢kat is more feasible, and what |
intend to do here,ist o expl ore the stakehol dersd percej
the reform and to assess the actual implementation &GO to 2040along with the types of
transportation projects that are funded, as to determine whether the reform helped
creating a decisionmaking environment more susceptible of achieving sustainable

outcomes.For this, | am relying more specifically on the sestiictured interviews and the
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evidence provided by the respondents, as no evaluati@®Oafo 2040mplementation was
carried out by an agency other than CMAP. | also sometimes refer to the Center for
Nei ghbor hood repoet titledPmdperigg ire Aa@: Linking Jobs, Development
and Transit t o Spwhich t@hslate®Qyto 2040 SE cgoonaolnmsy - i nt 0o &
based blueprint focused guided by location efficiency princi{@&sr, 2013.
CMAPb6s GO to 2040

Before getting i n ttians dftheesportaican peestrdeatdcisians per ¢
since CMAP was created, it is important to present what CMAP was intending to accomplish
with the GO to 2040plan. As mentioned in the last chapt&Q to 2040is a longrange,
comprehensive plan that addressesonly transportation and land use, but also issues related
to water, energy, food, workforce, economic development and access to information. It is also
fulfilling the federal requirements of an LRTP for the MPO, including a fiscally constrained
list of capital projects, a timespan of at least 20 years and environmental mitigation measures
for highway projects.

As part of its mandatory,-gear plan update, CMAP has undertaken a review of the
pl andés performance measur e xjoGWto 20dplanwmae pu b | i
(CMAP, 2014j). As part of the review, CMAP staff revised the performance measures included
iNnGOto204d o better match the agencyds needs and
results of the indicators assessment, AFMVstaff proposed a list of 28 indicators for the plan
update, which can be divided into three groups: 1) 8 original, unchanged indicators from the
original GO to 2040 2) 10 original indicators that were modified from th&© to 2040
version; 3) 10 new indicators that address recommendation areas that did not identify specific
indicators (CMAP, 2014j: 2). The list of 28 performance measures is preserex i
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Although the results associated with these indicators and the spa@ftstare not presented
here (because a lot of them are baseline and most of them have not experienced major change
since 2010)Box 6show the | arge scope of the planod;
performance measures.
In terms of public transitGGO to 2040has set the goal of increasittte number of
transit trips from 2,1 million passenger tséririps per day in 2009, to2million in 2015, 2,6
million in 2020, and up to 4 million weekday transit trips in 2040 (CMAP, 2014j: 55). The
other quantied goal related to transit is to increase the percentage of people and jobs with at
|l east fAmoder at e ac c e78% d popuationandas89 of jpbsvithnat t he r
least moderate access to trabhgi2020, and8% of populationand81% of jobswith at least
moderate access to tranisit 2040 (from the baseline of 71.5% of people and 76.8% of jobs
with at least moderate access to transit in 281QMAP, 2014j: 56) According to CMAP,
increasing the accessibility of transit and increasing ttmebeu of transit trips are a central
strategy for reducing congestion, enhancing livability, and improving air quU&NMAP,
2013a: 33 In theory then, the adoption and implementatiosGf to 2040 along with the
pursuit of transportation and land usealgoand planning activities conducted by CMAP,

should produce more desirable, environmentalstanable planning outcomes.

®The access to transit is measured by an fAAccess to
frequency of transiservice, activities that can be reached via a single direct transit route, proximity to a transit
stop, and pedestrian friendliness of the surrounding area. For more information on indicators and their
methodology, see CMAP (2014j).
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Box 6. Performance measures for B© to 204(plan update

Achieve Greater Livability through Land Use and Housing
1 Share oNew Development Occurring within the Existing Municipal Envelope
1 Percentage of Income Spent on Housing and Transportation by Medetaie/-Income Res.

Manage and Conserve Water and Energy Resources
1 Public Supply Water Demand; Acres of Impervious AregegBhouse Gas Emissions

Expand and Improve Parks and Open Space
1 Acres of Conservation Open Space; Regional Access to Parks per Person in Acres
1 Trail Greenway Mileage

Promote Sustainable Local Food
1 Acres of Land Harvesting Food for Human Consumption
1 Value of Agricultural Products Sold Directly to Individuals féaman Consumption
1 Percentage of Population Living in Food Deserts

Improve Education and Workforce Development
1T Population Age 25 and Over vwotkfbrced®artipAtors o C i

Support Economic Innovation
1 Private Sector Employment in Research and Developrienture Capital Funding
1 Number of Patents Issued Annually

Reform State and Local Tax Policy
I Sales Tax Efficiency Index; Tax System Transparency Score
1 Percentage dflunicipalities with a Per Capita Sales and Property
I Tax Base of More than 25 Percent Below the Median

Improve Access to Information
1 Regional Government Transparency Index

Pursue Coordinated Investments
1 No specific indicators or targets. Success wilhtmasured by tracking the plan recommendatiof

Invest Strategically in Transportation
1 Percentage of National Highway System with Acceptable Ride Quality
1T Percentage of Bridges in AStructurally De
1 Percentage of Transit Assets in a Stat&obdd Repair
1 Average Congested Hours of Weekday Travel for Limited Access Highways

Increase Commitment to Public Transit
1 Average Weekday Unlinked Transit Trips
1 Population and Jobs with at Least Moderate Access to Transit

Create a More Efficient Freight Network
1 CREATE Project Completion; ABrade HighwayRail Crossing Delay

Source: CMAP (2014))
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Although GO to 2040is a comprehensive plan that has set ambitious goals for the
region, it is i mportant to remember that CMA
the Ai mpl ement er 0 0G0 ta2648AspatioicC@to 2040 plancuedate i f i e d
CMAP daff prepared a document titldchplement Action Areasvhich identifies updated
Aactionso, Al ead i mplementerso and fAspecific
(CMAP, 2014k). As an exampl&able19shows the actions, lead implementers, smetifics
associated to Afinding cost and investment e

related to the recommendation of investimgtstgically in transportation.

Table 19 is particularly interesting because it illustrates the conifyleand the
ambitious <character of CMABO ® 204@ plammapdaten d at i o
particularly the ones that require the federal and state governments to change their
transportation funding allocation requirements, mechanisms and formulasys tieat
facilitate performancelriven decision making and equity among modes, which are particularly
key for responding to the needs of transit agenBiespite that the agencyoften not the lead
implementer of the policies and recommendations it ptesjavhat changegSMAP was able

to make since its creation 2005?
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Tablel9: Actions, lead implementers, and specifics for finding cost anelstment

efficiencies

Implementation action area #1: Find cost and investment efficiencies

ACTION

LEAD IMPLEMENTERS

SPECIFICS

Prioritize maintenance and
modernization projects when
making investment decisions

State (IDOT, Tollway),
RTA, CTA, Metra,
Pace, counties,
municipalities

Investments that maintain and modernize the transportation system should be prioritized

over major expansion projects. This focus should serve as a policy backdrop for transportation
investment decisions on both the highway and transit side. Furthermore, research and planning
staffs from implementing agencies should conduct more in-depth studies on the impacts

of cost-effective maintenance and modernization strategies, including the procurement of
more state-of-the-art buses and trains. In addition to more proactive maintenance practices,
other modernization strategies include traveler information systems, bicycling and pedestrian
improvements, better pavement materials, signal timing, and ather intelligent transportation
system (ITS) improvements. Projects of all types should take a multimodal approach, seeking to
improve conditions for all travelers, including bicyclists and pedestrians.

Develop and utilize
transparent evaluation criteria
for the selection of projects,

State (IDOT, Tollway),
CMAP, RTA, Metra,
Pace, CTA, counties,

Well-defined criteria are needed for the selection of projects, particularly for new facilities or
projects that add capacity to existing facilities. Performance-based funding will help make the
process of allocating state and federal funds more transparent for the general public and allow

particularly ones adding municipalities for the most crucial improvements and projects to be completed first with the finite resources

capacity available. CMAP should work with implementing agencies to develop and implement these
performance measures.

Ensure that the region’s CMAP CMAP has animportant role to play in terms of whether or not finances should be allocated

transportation projects

are based on the above
performance measures

and align with the priorities
of GO TO 2040

to transportation projects based on the above performance criteria, and whether the projects
satisfy the direction of the long range plan, GO TO 2040. Changes and amendments to the TIP
are the process by which such decisions can be made. CMAP staff should use criteria to measure
the performance of projects, particularly larger, capacity-adding projects, in the TIP and make
recommendations on action to the CMAP Board and MPO Policy Committee, who hold final say
on whether or not projects should be included.

Source: CMAP (2014k: 26)
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